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STATEMENT OF ORIGINALITY 
The research recorded in this thesis represents an interpretation 
of seme concepts and theories from social and political science in 
the context of regional and town planning. Except where otherwise 
acknowledged in the text, it represents the original research of 
the author. 
M. T, FAGENCE 
ABSTRACT 
"There seems to be a consensus ... that we will not 
approach success in the solution of our urban crises 
without the expansion and further development of new 
forms of participation. We are sensitively aware of 
the effects of inadequate participation and deficiencies 
in our representative systems ... the forces of tension 
in society demand that such attempts (i.e. experimenta-
tion) be made - irrespective of the fact that we are yet 
unsure whether the result is a permanent contribution to 
community stability or instability". 
Mann, 1970, p. 182. 
The research reported in this thesis is set in the context of concern 
expressed by Mann. It is organized into four inter-related parts. 
Many of the problems which beset exercises of citizen participation 
in planning are derived from confusion about the philosophical and 
theoretical bases, and from the popular misconception that, rather 
than being the manifestation of an attitude of mind committed to 
involvement in civic affairs, participation is merely a technique for 
making decisions. 
Planning may be interpreted as an integral part of the broad spectrum 
of political affairs, particularly at the level of local government. 
As a consequence of this, citizen participation, as a contribution 
to community decision-making, may be considered'to be a means of 
achieving a redistribution of power in the community, and the role 
of the planner may be considered as political rather than apolitical. 
These matters are evident in the participation experiences of the 
United States and Australia. 
Inadequate performances with, and from citizen participation in 
planning are the by-products of an imperfect knowledge of the 
intricacies of community decision-making; this unsatisfactory state 
may be overcome by subjecting the participation phenomenon to a 
process of progressive disaggregation into its component parts, the 
process being structured into inter-related levels of specificity. 
In this thesis are recorded 
* (In Chapter 1) a general review of the political context of 
planning, and the experiences of the United States and 
Australia of citizen participation in planning; 
* (In Chapter 2) the components of the analytical device 
used throughout Part 2 - the levels of specificity; 
* (In Chapter 3) a discussion of the nature and processes 
of planning, considered as responses to prevailing or 
emerging political, social, economic, professional and 
technical conditions; 
* (In Chapter 4) an investigation of the political nature 
of community decision-making, a consideration of the 
continuum of political styles, and an interpretation 
of the key concepts of 'representation' and 'the public 
interest'; 
* (In Chapter 5) an examination of the broad categories of 
participants - the elected representatives, the public 
servants, the public ('en masse', in groups and as 
individuals), the government agencies and professional 
institutes, the consultants and advocacy planners - and 
an interpretation of their respective competencies and 
motivations; 
* (In Chapter 6) a consideration of the means of participation, 
which for convenience have been categorized as 'conventional' 
(for example, exhibitions, public meetings, surveys, 
information dissemination), 'innovative' (delphi, nominal 
group, brainstorming, charette techniques), 'self-help' 
(manuals, institutionalized planning aid, task forces), 
and dependent upon improvements to mass electronic 
communication technology; 
* (In Chapter 7) a brief consideration of a diversity of matters 
derived for the preceding examinations, such as the manipulative 
and control factors which contribute to the distribution of 
power between participants, the condition of public apathy and 
non-participation, the influence of the mass media, the 
special requirements demanded by participation practices (for 
example, planners with particular communication skills, extended 
time-scales in the planning process, additional financial 
resources). 
The discussion of this pertinent theory is used to structure the 
empirical study made of planning and citizen participation in Brisbane 
in the period 1961 to 1975, coincident with the Lord Mayoralty of 
Clem Jones, and the preparation of plans with varying degrees of 
citizen participation for submission in accordance with the relevant 
statutes in 1961, 1969 and 1974/75 (Chapter 8). 
The principal conclusions to be drawn from the research are that the 
participation phenomenon is intrinsically more complex than is generally 
recognized, that no practice should be commenced before the diversity 
of conceptual, theoretical and practical considerations have been 
identified and understood by the intending participants, that further 
experimentation is necessary to provide productive means of participation, 
that current practices should be carefully monitored and their 
effectiveness subjected to analysis, and that, generally, there should 
be a more serious commitment to research in this area of community or 
civic affairs. 
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PART 1 : THE CONTEXT OF, AND THE APPROACH TO THE STUDY 
In the first part of the thesis attention is given to the context in 
which the reported investigation is set, and to a description of the 
research methods which have been used. 
The first chapter is concerned with an examination of the political 
context of planning, and with a review of the re-emergence of the 
'movement' for citizen participation which occurred during the 1960's. 
Although mainly set in an international context, particular attention 
is given to the community decision-making process, and the political 
role of the planner in the contexts of the United States and Australia. 
The focus of attention in the second chapter is a description of the 
research methods used in the investigation, and particularly the 
process of development of the research framework 'the levels of 
specificity'. This framework was devised to provide the investigation 
with a means by which internal coherence and rationality could be 
achieved; a research proposition was composed as the first step in the 
derivation of a series of levels of specificity, which, by a process of 
aggregation, might be expected to generate and contribute to a 
systematic interpretation and understanding of the participation 
(1) phenomenon. 
(1) The research framework of levels of specificity is essentially a 
convenient investigative device, imposing order of a hierarchical 
nature on an otherwise potentially amorphous and vaguely related 
set of pertinent considerations. However, the hierarchy should 
not be interpreted too rigorously; it should be considered as a 
means rather than as an end in itself. A description of the 
framework is given in Chapter 2. 
CHAPTER 1 
THE CONTEXT OF THE RESEARCH 
INTRODUCTION 
The research reported in this thesis is concerned with an investigation 
and interpretation of some of the important issues and concepts of 
(1) 
political science in the context of regional and town planning. 
More specifically, the research is concerned with the political 
dimensions of decision-making in planning; and even more particularly, 
it is an attempt to identify those matters which have a significant 
bearing on the conduct of citizen participation in planning. 
It is the purpose of the research to identify and examine the 
critical determinants in the political process which facilitate, 
encourage, obstruct or frustrate the exercise of meaningful citizen 
participation. 
The central concern of the research is spread across a number of 
social science disciplines; in order to consider properly the hypo-
thesis set out in Chapter 2, it has been necessary to draw upon some 
of the methods, concepts and theories of those disciplines. However, 
throughout the investigation the interpretation of these concepts and 
theories has been in the context which is peculiar to the decision-
making process in planning. The political dimension of planning is 
not yet perfectly understood, and it may well be .that this is the 
aspect of planning which remains at the most primitive level. 
Certainly, the performance of most participatory exercises would seem 
to support such a view. In addition, there is evidence that this is 
(2) 
one of the most neglected aspects of planning education. 
Most investigations of the nature of urban decision-making have beerl 
restricted in a number of respects. Research has tended to proceed 
from narrow viewpoints, with most attention being paid to what may be 
described as geographically and/or politically peculiar case studies. 
(1) For the sake of brevity, the expression 'planning' will be used 
throughout the remainder of the thesis. 
(2) Fagence (1975c); and Appendix 3. 
An examination of much of the existing literature reveals that most 
studies use a self-prophetic methodology derived from the tradition of 
a single discipline; seldom has much attention been given to exploring 
the use of a variety of social science investigation techniques, or to 
confining attention to a general aspect (rather than a particular 
episode) of urban governance. In fact, most of the concentration of 
research effort has been directed to the concepts of power and influence, 
or to particular persons and communities. There has been conspicuously 
little effort directed towards the development of theory generally 
applicable to the context of planning, or to the important matters of 
the decision-making process per se, and the quality of it. 
It may be claimed that the particular contribution of the research 
reported in this thesis lies in 
a) its use of a number of inter-related and compatible 
social science investigation techniques, in order 
b) to concentrate on the potential determinants of the 
quality of community decision-making; 
c) its careful use of a selected case study, and 
d) its concentration on a single, general aspect of 
urban governance - town planning. 
This matter of the particular contribution of this research is discussed 
in Chapter 2. 
THE POLITICAL CONTEXT OF PLANNING 
Consideration in this brief examination of the political context of 
planning is given to 
* some general aspects of the political dimension of planning, 
* a conceptual framework of the community decision-making 
process, and to 
* some aspects of the planner's political role. 
1. The Political Context of Planning 
There is evidence in many of the case studies of planning at the local 
community level to support the view that 
"the substance of planning has little or no meaning outside 
politics, outside the constraints of the political system... 
in the final analysis politics and the political system 
will dictate the actual substance of planning - that is, ,^^ 
what planning is all about." 
The conduct of planning is constrained by a variety of forces, some of 
which originate from within the discipline, while others are external 
to it. Among the most significant of the exogenous forces is the 
local political environment. This force is particularly critical 
because the basic planning powers are located most often at the local 
level of government, and it is at the local level of decision-making 
that the various cross-currents of interests and aspirations are most 
conveniently grouped for consideration in planning. A number of 
(4) 
examples may clarify and substantiate this view. 
* The not uncommon debate in planning, whether it should be 
exclusively physically oriented or whether'it should consciously 
incorporate strong socio-economic dimensions, is largely abstract 
and academic. Most civic authorities have neither the staff nor 
the inclination to assign such social responsibilities to 
planners, not because such a change in the orientation of 
planning would upset the established functional roles in the 
political system, but because the weight of concentration is 
required on the pursuit of routine tasks. 
(3) Allensworth (1975) pp. 2,3. 
(4) These examples, and others not cited in the text, are composed 
from a review of the studies of Allensworth (1975), Altshuler 
(1965), Babcock (1966), Bolan and Nuttal (1975), Elkin (1974), 
Judd and Mendelson (1973), Linowes and Allensworth (1973), 
Rabinovitz (1969) and Ranney (1969). 
* The fate of most technical planning studies, whether of land use, 
housing, transportation, leisure or any other subject or problem 
area, is determined more by political feasibility than by their 
intrinsic merit. Professional planning principles have a reduced 
practical significance if they are not shared and endorsed by the 
'important' organizations and groups in the local political system. 
This situation should not be interpreted as a reduction to the 
status accorded to the professional planner; rather is it an 
indication that the technical aspects of planning and related 
fields are but a few of the many inputs into the political 
process. To achieve application or implementation, planning 
principles and ideas need to exhibit clear political feasibility 
and advantage. 
* The degree of citizen participation in planning is significantly 
influenced by the benefits accruing from any effort which is 
made. Some communities, organized as citizen's or progress 
associations, are suspicious of planning, until the clear bene-
fits are perceived of allying their cause to the principles of 
planning in order to thwart undesirable development or to 
facilitate improvements to an unsatisfactory physical environment. 
In this respect, planning becomes the vehicle for a crusade for 
'good' and against 'evil'. There are many instances in the 
United States' context of community groups 'adopting' the 
processes and procedures of planning to retain the physical or 
social 'purity' of their neighbourhood. However, it is clear 
that the vigorous support and defence of the planning principles 
is based less on an appreciation of their intrinsic merit and 
more on a realization of their advantage to reinforce local 
political preferences; if planning was not available to achieve 
the desired political (and environmental) ends, it is certain 
the community groups would seek other suitable means. 
* The vagueness or generality of many planning principles renders 
them susceptible to different interpretations. This attribute 
(5) The National Commission on Urban Problems - the Douglas Coiraiiission 
(1968) - Building the American City, Washington D.C., U.S. 
Government Printing Office, Part 3, Chapter 1. 
of flexible interpretation is the basis of the planning appeal 
system. No group in the community can be expected to embrace a 
principle which, when operationalized, is anathema to its 
interests or ideology. However, the flexibility inherent in 
planning can accommodate differences of interpretation according 
to particular political viewpoints without the serious consequences 
of disruption. 
* The organization of planning - whether it should be politically 
neutral or politically responsible - is a subject for almost 
continuous debate. In the United States' context the debate 
became a crusade during the 1960's. Citizens groups, expressing 
serious dissatisfaction with the alleged non-partizanship of the 
city planning commissions and boards brought about some change 
to the planning organization by democratic means - that is, 
through the ballot box, by the election of sympathetic council 
members. As most planning boards enjoyed some form of legal and 
political independence of government, the strategy was not 
entirely successful; however, the demonstration of the view of 
the citizenry was generally sufficient to bring about some 
changes in the conduct of most of the planning boards. 
A consistent theme in the vast, and rapidly increasing literature 
concerned with community decision-making is that political activity is 
both natural and an essential part of the development of the social 
order. For example, it has been claimed that 
"In communities, differences in values, views, interests, 
institutional and clientele bases, and strategies do 
exist, and do play a meaningful role in shaping the ,,. 
process and substantive policies of planning." 
In their criticism of the 'traditional' planning doctrine, Judd and 
Mendelson (19 73) have pointed to a paradox; it would seem that planners 
have simultaneously protested their political neutrality whilst, in the 
United States' context at least, they have been instrumental in 
(6) Allensworth (1975) p. 12. 
legitimising and implementing the interests of powerful political and 
economic groups. Evidence from their own study of East St Louis, and 
other studies which they cite, supports their contention that, even 
under the 'traditional' planning doctrine, the planner operates in a 
political role. The scale of political involvement is increased in 
what they describe as the 'new ideology' of planning, i.e. the 
insistence that the aims of planning and of politics are, in the 
physical and socio-economic domains, compatible if not identical. They 
suggest that this 'new ideology' has fostered a 'new' direction for 
both planning activity and planning studies. Although this 'new' 
direction was presaged by the work of, for example. Branch (1966) and 
Webber (1963), there has been a significant growth in the number of 
studies concerned with the identification, description and evaluation 
of (a) the different participants in the planning process, (b) the 
goals and inputs of each participant, (c) the political strategies 
employed by the participants, (d) the political and economic resources 
brought to bear on planning, and (e) the relative influence of the 
various political forces and groups in shaping the organization of 
planning, and planning policies. 
In this line of enquiry, in which the items (a) to (e) have been 
considered in variable combination and for different purposes, three 
empirical works have largely set the standard and the pattern; these 
studies are Altshuler's (1964) examination of planning in Minneapolis-
St. Paul, Rabinovitz's (1969) investigation of planning in a number of 
New Jersey communities, and Ranney's (1969) general study of metro-
politan planning. These, and similar studies have been instrumental 
in bringing to the attention of a highly technical profession the broad 
political and social dimensions of planning. Important in the 
development of theory in this 'new' area has been the work of Friedmann, 
Webber, Davidoff, Reiner, Dror, Michael, Dunn and Schon. 
(7) Judd and Mendelson (1973) Chapter 5. 
(8) This line of development in planning has contributed to the two 
principal dichotomies which presently co-exist in planning 
thought; these are whether planning is (or should be) elitist 
or pluralist, and whether planning is composed of two separate 
(yet in some way complementary) facets, the process and the sub-
stantive. This particular debate is discussed in Mann (1964) 
and Faludi (1973a). 
The research reported in this thesis has been considerably influenced 
by the principal investigations in this area of planning, and by the 
(9) 
theoretical and empirical studies in community decision-making. 
2. Community decision-making 
It is seldom suggested that planning operates in a political vacuum, 
but the scope of present day urban problems would seem to impose special 
demands for an awareness of the complexity of the decision-making 
process in which the planner has to conduct himself. However, there 
persists a lack of consensus on the various components of the community 
decision-making process, its 'environment', and its relationship with 
the concept of power. Each of these matters will be considered briefly 
in this section. 
The present state of awareness of the intricacies of community decision-
making is confused. This state of confusion may be attributed to, for 
example, 
* the different perspectives and the different methods adopted in 
community research ; it is usually asserted, for example, 
that political scientists will inevitably 'find' a polyarchal 
local community power structure, whereas sociologists, with equal 
consistency, will 'find' elitist structures; 
* the diversity of locations studied; this variety of case 
studies contributes to the frustration of developing general 
'laws' of behaviour in community decision-making; 
(9) A synoptic treatment of the principal sources in this area of 
study is made in Bolan and Nuttal (1975; Chapter 2), Kotter and 
Lawrence (1974; Chapter 2), and Hawley and Svara (19 72). 
(10) A synoptic treatment of the differences in community power 
research related to the particular discipline and perspective 
of the researcher is given by Walton (1970). 
* the heavy concentration of study in the United States; this 
concentration, or the paucity of studies in other national 
contexts, is not conducive to the development of reasonable 
.. (11) generalizations of behaviour in, for example, Australia; 
* the consistency of the purpose of the investigation; for 
example, some studies have been uncritically descriptive, 
others have been biographical treatises of the contribution of 
a particular mayor or official, others have concentrated on one 
coimnunity activity such as planning or urban renewal, and some 
have attempted to identify the sources and distribution of 
power in the community; 
.1. 
* the different time periods considered in the studies; while 
some investigations have been of an evolving situation over many 
years, the majority of studies have concentrated either on a 
particularly volatile period in the development of the community 
or on an unexceptional period of a few years. 
In general, the peculiar and specific circumstances of each study have 
not contributed usefully to the proposition of a 'typical' behavioural 
form or process in community decision-making. 
Two further matters have tended to deter useful generalization. There 
has been a marked reluctance for investigators to take part in com-
parative research, from which it should be possible to determine a 
significant range of similarities and differences in community 
behaviour; the emphasis has been on independent case studies. The 
second matter is derived from the first; it would seem that the 
energies of research in this field have been concentrated on develop-
ing methodologies for each case study, rather than on the development 
of a more general methodology. 
(11) The proliferation of studies in the United States has not been 
accompanied by many serious attempts to define behavioural 
norms. This has been particularly because of the peculiar 
concentration of the case studies, for example, mainly the 
east coast States, in close proximity to Universities, small 
or very large in size, where the mayoral style has been a 
dominant feature, and so on. 
The 'environment' of community decision-making. For the purposes of 
planning, it is as necessary to identify the processes of decision-
making as it is to be aware of the principal participants. These 
processes, and their interactions have been described as the 'culture 
(12) 
of planning'. The cultural envelope in which planning operates 
(13) has four major aspects ; these are 
1. the process roles; 
2. the characteristics of the decision field; 
3. the strategies of planning and intervention; 
4» the attributes of the issues. 
(1) The major process roles may be described as local community 
expert; initiator, planner, technical expert, analyst; strategist; 
public leader; mediator, arbitrator, negotiator; judge; coalition 
(14) 
maker, organizer. The impact of these roles in the variable 
inter-relationships which are possible expresses the values, 
goals and interests of those who (a) possess the most important 
resources, (b) are in prestigious positions in the decision-
making hierarchy, (c) possess the most successful negotiation 
skills, and (d) are the most successful strategists. 
Of the many dimensions to each of the participants' roles, those 
attributes of motivation, opportunity and critical skill are 
usually considered to be the most important determinants of 
. (15) performance. 
(2) The literature on the manner in which the decision-making 
'environment' affects the decision process is in agreement on 
many basic matters. Among these is the suitability of recog-
nizing two sets of characteristics in the decision field, one of 
which is concerned with the decision environment, and the other 
with the decision unit. (The influence of these on performance 
in the decision process is set out in Figure 1.1). 
(12) Bolan (1969). 
(13) The information in this section is developed further in Chapter 4, 
(14) This categorization is based on Nuttal et al. (1968). 
(15) For example. The Journal of Social Issues Vol. XXIV No. 3 (July) 
1968 is devoted entirely to the theme - 'Personality and 
Politics - theoretical and methodological issues'. 
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(3) It may be suggested that, generally, the manner and the degree to 
which a public issue is seen and understood will influence the 
resulting decision. The amount of information available for 
consideration, the way it is introduced, and the actors involved 
in its presentation will be critical determinants of the character 
of the final decision. 
('If.) 
There are three types of planning strategy, concerned with 
the strategic position of the power structure of the particular 
decision-making body, the method it selects to come to a decision, 
and the content of the matter under consideration. In addition, 
three types of action or intervention strategy, may be identif-
ied, concerned with the distribution of resources, individual 
and societal behaviour, and the existing pattern of institutions 
and organizations. (Figure 1.2). 
(4) In general, it may be said that positive action will result in any 
decision system in which the consequences of the proposals are 
easily predictable, where the proposals may be easily achieved, 
and where they lie within a consensual social value or preference 
field. The six basic variables influencing the resulting 
decision are commonly held to be ideological content, distribution 
and scope of costs and benefits, flexibility of action, spectrum 
of the proposed action area, predictability of the consequences, 
and ease of communication of the issues involved. (Figure 1.3). 
Even this concept of the decision-making environment may have to be 
changed or amplified by the additional considerations of a multiplicity 
of isolated or interacting vertical levels (for example, the formal 
process, that adopted by partisan groups, that pursued by individuals), 
and by a horizontal linkage of matters in one decision field to 
another decision field. It would be appropriate to expect that the 
cultural envelope would, in fact, consist of a network of decision 
units, some of which might be external to the community. 
Thus, the political environment for any given issue in a particular 
(16) Bolan (1967). 
(17) Rein (1967). 
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urban area would comprise a variety of circumstances with respect to 
issue attributes, planning and intervention strategies, and internal 
and external influences on the decision environment. 
There are implications in these dimensions of the political context, 
even at the previously described simple level for the training and 
education of planners. For example. Brooks and Stegman (1968) 
presented a case for the re-orientation of training for planning 
because of critical social issues prevailing in the United States in 
the late 1960's; Bolan (1969), whilst supporting their views, has 
advocated the change to a more politically-conscious or politically-
oriented course of instruction because of the general nature of urban 
government, and the political role the planner might be expected to 
£ill.(18> 
The concept of 'power' in community decision-making. Before turning 
to a consideration of one particular political role in community 
decision-making processes - the planner - it is necessary to consider 
the essential context of community decision-making and the distribution 
of 'power'. 
In recent years, much of the attention given to the processes of 
decision-making in communities has been concentrated on the distribution 
of power, with increased levels of citizen participation being 
interpreted as a means by which the differences in power between the 
various strata in the community may be significantly reduced towards, 
if not fully achieving, a state of power equalization. In order for 
this state to be achieved, there would need to be considerable changes 
in the existing and traditional structures of decision-making, 
communication, and leadership. Realization of this has created 
tension between those who support the need for more participation by 
members of the community presently excluded from direct involvement in 
decision-making, and those who counter such claims with warnings of 
damage to the efficiency of the well-founded and tried processes, 
institutions and organizations of democracy. It is reported that 
programmes of deliberate power equalization in the workers councils in 
(18) Kaplan (19 73) commenting on United States' planning practice, and 
Eversley (1973) on the British experience have recently restated 
the case. 
many of the socialist states in Europe have not completely eliminated 
(19) power differences. Rather, power differences have been manifest 
because of the differential potential contribution which may be made 
to the council deliberations, even on the bases of the two criteria of 
motivation and expertness. 
It is possible to conclude from the evidence of the operation of 
works' councils that participation does not automatically lead to a 
reduction of power differences; rather, the evidence suggests that 
those with power are able to extend their field of influence by 
'educating' those which join the deliberating body, and that the 
potential for influence is increased as the opportunities for, and 
the duration of, participation increases. Empirical information 
from the study of works councils identifies two principal prerequisites 
for meaningful participation; these are 
1) that members must be motivated to participate; and 
2) that differences in expertise between the participants 
should not be great. 
Although there is evidence of the aspiration by a diversity of groups 
within the community to participate in decision-making, there is an 
underlying universal factor of the promotion of participation by the 
more educated sections of the community. For example, 
"The intellectuals decide that more participation is needed, 
that certain structures ... with certain rules of decision-
making are in the most appropriate means, and that such 
participation is best. In other words, the intellectuals 
are making up the game, and the rules for the game .... 
society will be threatened by an enlightened despotism of ^„,. 
the intellectuals." 
Attributes of an existing reservoir of power and expertness in the 
matters being considered are two of the intangibles which it is 
possible to identify in the rules of the 'power game'. Many 
(19) This is reported generally by Mulder (1971). His accompanying 
bibliography cites several theoretical and empirical studies on 
work councils in Holland and Yugoslavia. 
(20) Marrow et al. (1968); Mulder and Wilke (1970). 
(21) Mulder (1972) p. 35. 
researchers into the 'power game' in communities generally, and in 
planning in particular, have developed inventories of descriptive 
factors which seem, from a variety of examples of empirical testing, 
(22) 
to define the parameters of power. For example, and with particular 
respect to decision-making in planning, the following factors seem to 
be particularly and consistently important: 
1. the existing distribution of power between the participants; 
2. the capability of participants to attract, or 'borrow' 
power - i.e., to develop an independent power base; 
3. the political structure adopted for the organization; 
4. the capacity for various participants to form themselves 
into a cohesive group in order to exert power; 
5. the numbers 'represented' by each participant; 
6. the basic knowledge of the subject matter possessed by the 
participants. 
It is appropriate at this point to consider briefly the likely 
ramifications of some of these factors, and others related to them, 
in order to interpret their significance for citizen participation in 
planning. 
* The matters of 
(a) interpersonal influence (A changes his behaviour as a 
result of the behaviour of B), 
(b) direct/indirect influence (A is influenced by B through an 
intermediary C - perhaps a representative), 
(c) the reciprocity of influence (A influences B, and B some-
times influences A), and 
(d) the anticipation of reactions, 
are well-known and comprehensively documented. Their significance 
in participation closely follows the results of empirical 
investigations of individuals and groups at work recorded in the 
literature of social psychology. 
* There is considerable evidence that decisions result as much 
from inaction as action. For example, inaction may substantially 
ensure the maintainence of the status quo or constrain action 
(22) Barton and Stewart (1971). 
within liniited and well-defined parameters, and in so doing 
promote the advantages of one group in the community over 
another or others. In the context of citizen participation 
this may be interpreted as a strategic ploy by some participants 
either to neutralize particular proposals or to frustrate the 
(23) 
revelation of 'latent issues'. 
* To understand more completely the intentions of a decision-
making caucus, or to interpret its decisions, it is necessary to 
be aware of, not only the distribution of values amongst the 
participants, but also the extent to which the values of the 
community leadership are similar to or convergant with those of 
their constituents. It is largely in situations where the value 
systems are divergent that the pressure for citizen participation 
is most acutely expressed. 
* "The primary variable determining the number of persons 
participating actively in any decision is the institution-,„,v 
alization of the means for continual decision-making." 
This matter has no necessary connexion with the identity of the 
participants; it has more relationship to the means of decision-
making (participation) and the nature and importance of the issue 
under consideration. Most of the community power studies, and 
the analyses of them, report on the relationship between the 
significance of the issue to the community, the quantity of 
aspiring participants and the scope of power capable of being 
- ij ^ 1- 1- • -^. . -, ^ • ^. • (25) (26) 
wielded by the influential persons and groups m the community. 
(23) For example, Bachrach and Baratz (1963). 
(24) Clark (1971) p. 30; Coleman (1957). 
(25) Dahl (1957); Polsby (1963); Freeman et al. (1960). 
(26) Closely related to the matters of influence, patterns of 
value distribution, the numbers of people involved in a 
decision, and the importance of an issue is the issue's 
visibility. (See Chapter 9). 
* Some commentators on community power have compiled lists of the 
more important bases of power and of these the inventory of Dahl 
is generally considered to be one of the most comprehensive; 
his list includes, 
1. money and credit; 
2. control overjobs; 
3. control over the information of others; 
4. social standing; 
5. knowledge and expertness; 
6. popularity, esteem, charisma; 
7. legality, constitutionality, officiality; 
8. ethnic solidarity; 
(27) 
9. the right to vote. 
Complementary to this is the process by which power is applied 
and the efficiency with which an individual or group is capable 
of exploiting the advantages of his or its power base through 
the processes of decision-making. The resources of individuals 
f: or particular groups may be meagre in the total available pool; 
however, mobilization for selective collective action may 
aggregate the resources into a significant reservoir of influence 
A (28) 
and power. 
* There is no significant consensus in community power studies on 
the likelihood of power being stratified in a community. However, 
with respect to Dahl's list of the nine bases of power, it would 
seem that in most democratic countries (and certainly in most 
American communities) money and credit (item 1) are unquestion-
ably stratified. It is difficult to generalise about ethnic 
solidarity (item 8); but the right to vote (item 9) is primarily 
unstratified in modern democracies. Because of the myriad of 
differences between communities, and because of the variable 
influence of the bases according to time and circumstances, the 
matter of stratification of power may well be redundant as a 
generalization. However, in each particular situation, the 
power stratification issue may have an important bearing on the 
(27) Cited in Clark (1971) p. 32. 
(28) Merton (1957) pp. 387-420. 
decision-making process and opportunities in it for citizen 
participation. 
Without a reasonable understanding of the ramifications of the concept 
of power, the political actions of communities cannot be fully 
Interpreted. It is certainly valid to suggest that communities contain 
power as a dynamic force, contain specific centres of power, and 
progress through time with exhibitions of power lost, gained or maintained, 
both internally and respect to external agencies; all of this has serious 
ramifications for the likelihood of citizen participation in community 
decision-making. 
3. Participation, and the new public administration 
As with other aspects of American Society which underwent searching 
re-appraisals of their rationale, perspective and future direction - a 
'movement' which contributed to the emergence of the contemporary 
(29) participation revolution — academic political scientists sought, 
during the late 1960's and the 19 70's, to re-assess the relevance of 
the prevailing attitudes to, performance of and education for public 
administration. This process of self-examination coincided with turbulent 
political conditions in the United States, such as the end of the 
McCarthy inquisitions, the successive assassinations of President Kennedy, 
Robert Kennedy, and Martin Luther King Jr., the violence of the Democrat 
Party convention in Chicago, and the landslide Republican victory of 
Nixon. This was part of the turbulent background against which the 
re-appraisal of public administration took place. A series of congresses 
and conferences in the late 1960's pointed the direction and substance 
of the re-appraisal. 
(29) See "Planning and the 'Participation Revolution'", this chapter. 
(30) For example: Minnowbrook (September 1968 - proceedings edited by 
Marini (1971)). Am. Pol. Sc. Assoc. Conference (September 1969 -
edited by Waldo (1971))), U.C.L.A. (March 1970 - edited by Schmidt 
(1970)). 
The academic discipline, and, to a lesser extent, the practice of 
public administration has always been undergoing periodic review and 
gradual change; 
"the current ferment which has given birth to what some 
people call 'the New Public Administration' is new only 
in that it is responsive to a different set of societal.„,^ 
problems from those of other periods." 
The current phase of revisionism has been referred to as the third to 
(32) have beset public administration since the 1940's. The first 
phase, in the immediate post World War II years, involved the realization 
that policy and administration were not separable, that formal organizat-
ional structures, did not necessarily reflect the flows of influence, 
that politics permeated all levels of organization despite the 
professed sanctity and neutrality of the professions and the public 
service. This first re-appraisal, pursued through case studies, 
qualified previously-held principles of public administration. The 
second phase was promoted by the proponents of scientific management, 
intent on the application of systems theory, operations research and 
sophisticated quantitative techniques to the processes of business and 
public administration. This phase was supported by claims that the 
revisions to management processes heightened the degrees of rationality, 
efficiency and value-neutrality. However, the intensity of this phase 
of revisionism, experienced more in business than in public administration, 
lapsed as the proponents came to realise that their elaborate quantitative 
techniques could not adequately cope with elusive and inexplicably 
changing political factors. 
The revisionism of the late 1960's - early 19 70's proceeded along two 
fronts simultaneously. The academics reviewed the principles of 
public administration - professionalism, value systems, neutrality, 
organization and others, while the practitioners were confronted by 
an often antagonist public alleging partisanship^causing them to 
re-appraise their purpose and clientele. 
(31) Campbell (1972) p. 343. 
(32) This synoptic review is based on Campbell (1972) and Kaufmann 
(1969). 
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"In this remolding, professionalism, credentialism, 
hierarchy, authority are all being challenged. In 
their place are doctrines of participation, client 
control, decentralization, neighbourhood governmentx~o\ 
and value consciousness." 
The 'new public administration' proposed revision in two broad areas; 
firstly, there was the suggestion that the internal arrangements of an 
organization should be democratized so that the base of participation 
in the processes of decision-making would be considerably extended; 
secondly, there was the proposition that the public service is 
responsible to, and accountable to the client of each particular service 
rather than to an hierarchical impersonal organization, and in order to 
achieve the appropriate responsibility and accountability, the service 
should be regulated by structures such as neighbourhood government, 
community corporations and other similar localized and decentralized 
political and organizational devices. 
The crux of 'the new public administration' would seem to be related 
to the concerns of what and how various resources are to be used, and 
how effectively and efficiently the policies and proposals can be 
implemented. From these concerns have emerged the current demands for 
citizen participation, with its institutional embodiment in model 
cities organizations, neighbourhood 'government', decentralized school 
K ^ A (34) 
boards, and so on. 
Kaufmann (1969) has suggested that the thrust of 'the new public 
administration' is part of a cyclical process, currently promoting 
(35) the value of representativeness through decentralization, dispersion 
of power, citizen and client participation. His prediction is that 
"it will not take long for the price of these changes to make itself 
felt", with subsequent compensating movements in the other two 
of his values towards centralization, greater professionalism, and 
executive efficiency. 
(33) Campbell (1972) p. 345. 
(34) Strange (1972) passim. 
(35) Kaufmann's trilogy of values is: 'representativeness', 'politically 
neutral competence' and 'executive leadership'. 
(36) Kaufmann (in Waldo, p. 13). This interpretation of the likely 
future direction of public administration is restated by Campbell 
(1972) pp. 345-7. 
The Minnowbrook conference (Marini, 19 71) seemed to be particularly 
concerned that public administration should be relevant, that is, a 
candid inter-relationship should exist between the structures and 
processes of administration and their ends and goals; further, 
that it should be realized and acknowledged that public administration 
cannot be conducted in a value-free or neutral context. A number of 
contributors to the Minnowbrook proceedings expressed the essential 
nature of "the new public administration": 
* "We must use our science and apply our talents for the,„^. 
improvement of the human conditions." 
* "....the purpose of public organization is the reduction 
of economic, social and psychic suffering and the 
enhancement of life opportunities for those inside 
and outside the organization." (38) 
* "Simply pu t , new P u b l i c A d m i n i s t r a t i o n seeks to change 
those p o l i c i e s and s t r u c t u r e s t h a t s y s t e m a t i c a l l y 
i n h i b i t s o c i a l e q u i t y . " (39) 
The normative nature of the prescription of those whose papers are 
recorded in Marini's edited volume is extended by the explicit 
reference to, the fact that public administrators are co-participants 
in the political arena with their own values, goals and interests 
which, doubtless, they will find it difficult not to express and pursue. 
(This particular matter is reviewed in the next section on the 
political roles of the planner.) 
The principal theme in Berkeley's (1971) review of the public administrat-
ion revolution is the inevitability of new organizational structures 
emerging as society progresses (in time) further away from the 
industrial revolution. For Berkeley, the inescapable phenomenon of 'post-
industrial' society is the emergence of participative democracy and 
management, derived not from pre-conceptions of efficiency but from moral 
justification, the concept of shared human dignity. From the arguments 
advanced by Berkeley, and Frederickson, which suggest that the 
(37) Kronenberg in Marini (1971) p. 349. 
(38) Laporte, in Marini (1971) p. 32. 
(39) Frederickson, in Marini (1971) p. 312. 
conventional process of elections and legislative-executive 
control discriminate in favour of established organizations (including 
bureaucracies) and against groups in society which lack political and 
economic resources, there is reference to the "moral imperative" that 
public administrators should deliberately endeavour to redress the 
balance, both through the style and process of administration and 
through the content of public policies and programmes. Meade (1971) 
has argued that 
'On the whole, however, so far as internal governance is 
concerned, public administration theory and practice 
has provided little support for participation or r/,n^ 
democratic administration." 
However, he has remarked that the cool reception given to attempts to 
democratize the internal organization has been tentatively hospitable 
to the proposition of participation by interests outside government and 
(41) the public service, although, inevitably, the condescension of the 
'ruling-elite' has been contained and restricted to carefully selected 
participant groups. Despite the conservatism towards citizen 
participation of most governments, it has been suggested that 
"the present-day turbulence seems to make clear that 
there are at least some situations for which .... //.ON 
creatively new approaches are required." 
and that 
"In order to devise and nurture new modes of particip-
ation, to include hereto fore excluded groups 
untrained in the complexities of technical 
administration and inexperienced in the machinations 
of a highly political administrative system, it 
may be necessary to run the risk of such heresies 
as relaxing strict fiscal accountability or 
subordinating technical expertise to administrative.,„. 
amateurism." 
(40) Meade, in Waldo (1971) p. 175. 
(41) Meade cites numerous examples of the participation of external 
groups in the affairs of public administrative bodies (pp. 179-9) 
(42) Meade, in Waldo (1971) p. 181, 
(43) Meade, in Waldo (1971) p. 184, 
Some commentators on the formula proposed by 'the new public 
(44) 
administration', consider that the message has been heard before ; 
others, such as Kaufmann, suggest that the present state of turbulence 
is merely a reaction to a temporary phase of societal readjustment 
which will inevitably progress to other phases in which various other 
societal values will become turbulent and promote further readjustment. 
Whether or not 'the new public administration' is a temporary phenomenon, 
the legacy of the phase of revision to the perspective of public 
administration has facilitated an extension of the activities of 
the political arena into the community, has stimulated concern for 
social equity, and has extended the perception amongst public 
administrators, or servant or bureaucrats, whatever the nomenclature, 
of the potential political nature of their role. 
C45") 
4. The Political Role of the Planner^ ' 
The Eversley (19 73) and Kaplan (1973) investigations into the 
efficiency of planning concluded that planning was inescapably a 
political activity, seldom in the partizan sense, but often in the 
sense that it involves a transaction within the community, tradlng-off 
policy options between the many competing interests of groups and 
individuals. It is frequently asserted that the ultimate responsibility 
for decision-making in planning rests with the politicians - the elected 
representatives; however, this view tends to obscure the political 
role of the planner, and the acute political sensitivity he needs to 
develop in order to be able to communicate the feasibility and 
desirability of his technical propositions so that he might achieve 
their Implementation. In his consideration of the interpenetration of 
(44) For example, Campbell (19 72) is of the opinion that the roots of 
much of the new Public Administration are recorded in May Parker 
Follett (1918). The New State: Group Organization: The Solution 
of Popular Government Longmans, Green, New York; (1924) Creative 
Experience Longmans, Green, New York. 
(45) This consideration is based on Fagence (1976), 'The Planner -
political agnostic or political activist?' unpublished paper, mimeo 
Department of Regional and Town Planning, University of Queensland. 
politics and planning, Dimitriou (1973) has set out the ideal: 
the elected representative, familiar with the logic and 
technicalities of planning; and 
the planner, conversant with the logic, milieu and issues 
of the political arena. 
As the general intellectual calibre and competence of the practitioners 
has increased, and the lay public has assumed a greater awareness of 
its social, political and physical environment, the widely-felt need for 
substantiation and justification of planning proposals has been partly 
met by the often over-enthusiastic acceptance and application of 
quantitative tecihniques and systems analysis. The introduction of 
such techniques and methodologies has been to the chagrin of many 
practitioners trained in the arts and crafts of earlier decades. 
However, as planning is a peculiarly political activity, the inevitable 
backlash of the 'soft' behavioural sciences to the 'hard' quantitative 
and systems approaches has tended to restore some semblance of 
equilibrium to both the theory and the practice of planning. While the 
quantitative sciences have established their own equilibrium within 
planning practice, the behavioural sciences have persistently failed to 
assess, identify and assert their particular contribution to the 
spectrum of skills and philosophy which the planner needs in order to 
be generally competent in the wide domain in which he operates. It 
is noticeable that, in the prevailing state of uncertainty, a not 
infrequent omission from the formal education of planners is specific 
(47) 
training in the political skills. 
The scope of the political arena is vast; yet, planning may be 
expected to be pursued by planners through a diversity of political 
contexts or styles, despite the less than satisfactory performance 
. . 1 J. . (48) 
reported m empirical studies m recent years. 
(46) Dimitriou (1973) p. 63. 
(47) Fagence (1975). (See Appendix 3) 
(48) For example, Davies (19 72), Dennis (1970), (1972), Hampton (1970), 
Rabinovitz (1969). 
The Planner and the Balance of Power 
In their co-operative study of power and society Lasswell and Kaplan 
(1952) consider, firstly, that "power is participation in the making 
of decisions", and secondly that "the concept of power is perhaps the 
(49) 
most fundamental in the whole of political science". Although 
political science may be conceived more widely than with the concept 
of power alone, it cannot be considered satisfactorily without it. 
The political activity, planning, can not conceivably escape the 
ramifications of power struggles. Catlin (1927) has suggested that 
politics "is concerned with the relations of men, in association and 
competition, submission and control, in so far as they seek .... to 
r post 
M(51) 
have their way with their fellows ..." ; he further ulates "what 
men seek in their political negotiations is power . 
In his capacity as a public servant the planner may be located between 
the politicians and the public, commanding an intermediate and 
potentially powerful role. However, in this role, he may be charged 
with being society's principal enemy, consorting and conspiring with 
vested commercial and political interests against the commonweal, and 
between the various community power groups, the current planning 
philosophy and expertise requires remedial training in the art of 
politics. Although the planner has apparently accepted, by force of 
circumstances, a possibly untenable societal position, one for which 
he may be inadequately trained to cope, there is nevertheless scope for 
him to pursue a decision-provoking role. 
Some commentators on planning pursue the line of argument that the 
(52) planner's role should be apolitical. It may be the planner's 
resort to a political role is determined more by the prevailing 
attitudes of the community to the competence and propriety of its 
elected representatives than to its conferment of a mandate on the 
(49) Lasswell and Kaplan (1952) p. 75. 
(50) Catlin (1927) p. 210. 
(51) Catlin (1927) p. 262. 
(52) Dennis (1970). 
public service to be demonstrably involved in the act of decision-
making. It is almost impossible for the planner to fail to incorporate, 
and perhaps reveal, his ideological predilections. In some planning 
situations the role of the planner is necessarily that of an intervention-
ist, with the responsibility to promote or to obstruct particular 
policies or actions. 
A planner's attempt to be apolitical attracts criticism from the 
opposite poles of the political spectrum. To the consensus of the 
right, the conduct of planning is interpreted as a serious infringe-
ment of the fundamental liberty guaranteed by the constitution or 
conventions, namely, the owner's right to do whatever he chooses with 
his freehold; and the planner is subjected to criticism if his view 
of social justice is not as comprehensive and 'centralized' as that 
of the political left. In recognition of this dilemma, Keeble (1961) 
has suggested that, in order to achieve success for his proposals, the 
planner may be called upon to invoke political skills to a higher level 
(53) 
than those of his technical proficiency. 
Many social science commentators assume the planner's role to be one 
of arbitration between competing factions of society. Rational 
decision-making follows from a calm assessment of issues and priorities; 
in contrast, the history of political activity is littered with 
examples in which decisions have been dictated by the loudest clamours 
from sectional interests. In his difficult balancing act. The planner 
cannot expect to entirely satisfy the requirements of each clamouring 
interest but, in his endeavour to prosecute change to move nearer his 
ideal of social justice, he should assume the responsibility for 
harnessing the natural forces of radicalism and protest, the artificially-
induced and temporary incidents of revolution, the self-interest 
motivations of the already privileged, and the seldom expressed 
preferences of the legendary 'silent majority' into a coherent whole. 
The planner's role is not easy and the role of mediator has not been 
accepted without reluctance on the part of some practitioners. 
(53) Keeble (1961) pp. 1-4, 
Political Roles. The planner's capacity to plan, in isolation or 
guided by ordinances and regulations, is possibly beyond serious 
dispute. However, the environment of planning activity has become 
so political that it is much more likely that he will be expected, 
or will need to deploy acute skills of political sensitivity, skills 
which have scarcely been attained through his traditional training. 
Dalard and Parker (1962), in their attempt to 'locate' the planner 
in the "important communication network which functions to influence 
major decisions affecting urban development" identified four possible 
roles. Of these four, two were supportive of technician status; of 
the other two, there was an expectation that the planner would be 
active in the community, participating in decision-making and consensus 
forming, rather than being acquiescent to conservative inertia. In 
their development of the role descriptions Daland and Parker suggested 
the two were obviously political roles involved "promoting proposals 
as (a) specific, conscious political innovation ... the use of 
, , ,. . . .,(54) 
strategy, timing, persuasion, or even pressure. 
From a study of six small municipalities in the north-east U.S.A., 
Rabinovitz (1969) developed a typology of three roles, described as 
'technician', 'broker', and 'mobilizor'. 
* It is possible for the planner to fulfil the subdued role of 
technical advisor to the leadership group of decision-makers 
provided his personal philosophy does not threaten to violate or 
even ruffle the established political ethos. In accepting this 
role, and in becoming identified with a particular political 
group, the planner runs the risk of alienation from other 
groups towards which he may be personally partial; thus, as an 
advisor he may well be frustrating the philosophical basis of 
his practice, which is to employ his technical competence to 
change the balance of social forces. Where there is a 
similarity of political philosophy between the ruling group 
and its technical advisors in planning, Rabinovitz considers 
only a restricted range of planning activities becomes feasible -
(54) Daland and Parker (1962) p. 195. 
preservation, conservation, density and zoning controls, 
peripheral extension or infilling. His alienation from the 
role of prosecuting change towards social justice is 
complete when he assumes the additional responsibility 
as spokesman for the leadership group, particularly in 
respect of socially reprehensible policies and pronounce-
ments. If cast in the role of technical advisor it remains 
a challenge to the planner with intrinsic or developing 
diplomatic and charismatic qualities to play one clique 
against another, providing judiciously selected technical 
advice to each group so that all of his proposals are aired and 
championed. This peculiar brand of egotistical advocacy planning 
close to the centre of decision-making requires an astuteness 
seldom possessed by the planners who gratefully accept and 
bask in the status and prestige associated with the ruling 
group of politicians. 
* The manipulative skills of the planner are required in the 
broker role, in which the planner wrestles with the task of 
co-ordinating and integrating the requirements and philosophies 
of opposed factions in the government. Rather than prepare 
technically feasible plan solutions conforming to the political 
predilections of the leadership group, the planner, as broker, 
exercises his technical competence 'in the round' by developing 
a solution compatible with a variety of socio-political require-
ments. The compromise solution is worked out at the technical 
level, rather than at the political level; in practice the 
planner works to "pyramid the support of persons he (believes) 
could be beneficially added to the mix and to identify the 
point at which they might agree". 
The planner, as broker, may be required at various times to 
(a) initiate policy where none exists, (b) hinder policies he 
considers ill-conceived and socially unjust, and (c) to promote 
policies in the face of opposition; the likelihood of success is 
greatest in contexts of political equilibrium. In such a context 
(55) Rabinovitz (1969) p. 96. 
it is commonplace for 'routine' decision-making responsibility 
to be delegated to the planner. 
* The need for the mobilizor role is most apparent where 
the continuing political equilibrium results in government 
by coalition, or by minority group, or by a slender 
majority. This situation may be identified where coalitions 
are struck on an issue-by-issue basis. The planner takes 
power by assuming responsibility and the initiative in the 
resultant and prevailing decision vacuum. Rabinovitz 
extends her hypothesis to situations where the planner may 
activate procedures simply to overcome political inertia. 
By careful fragmentation of the issues to be considered, 
by the creation of ad hoc political 'advisory' committees, 
by the publication of judiciously selected facts, and by the 
persistent separation of the specialist inputs, the planner, 
upon the reassembly of the fragments, can justifiably 
proclaim that the rejection of one part of the decision 
irreparably prejudices the whole. Thus the preferences of 
the planner may be implemented because of the lack of a 
valid comprehensive alternative. Additionally, the 
planner may generate objection to proposals he considers 
inadvisable on technical planning grounds by subtly 
mobilising the forces of opposition into a formidable 
coalition. The crucial test of the ethics of such 
situations is the reference point for the planners' 
objection; provided his comments and actions are founded on 
technical issues, his position is almost unshakeable. 
"Students studying city (community) planning ought to 
be thoroughly sensitized to the paramount importance 
of politics in their work ... If the planner is 
politically naive and overly bogged down in technical,,,, 
detail, he may find ... plans are mere dreams." 
One of the continuing antithetical attitudes to the inculcation of 
political expertise is the irrational recoil from politics by most 
(56) Lorch (1958) p. 164. 
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professions desperately anxious to demonstrate and preserve their 
Integrity and impartiality. Allensworth has argued that planners 
are involved in politics whether or not they would prefer to be, 
simply because the planning process is largely a political process. 
The planners, as one among many experts contributing to the assessment 
of the ills of society and the proposition of recommendations to 
alleviate or overcome them, would seem to have a contradictory role; a 
philosophy oriented to tempered radicalism, an inclination to be 
political, a competence and professional ethic dictating pursuance 
of a technical and advisory role. Rabinovitz and Altshuler perceive 
different solutions to this dilemma. Rabinovitz advocates a distinctly 
operational and mobilizing role to activate the political decision-
making process so as to move it towards a more socially just 
environment. Altshuter's contrary view is that 
"if an official wishes to persuade his superiors and 
political critics that his decisions ... should be 
considered as authoritative, his most obvious 
strategy is to maintain that they are technical ... 
The professional whose claims to expertness are c^i) 
generally accepted rules supreme within his sphere" 
The planner is, probably by instinct, more political activist than 
political agnostic. The role descriptions are not static, however, 
and they way in which any planner reacts in any planning situation 
will be largely determined by the interactions of (a) the political 
(decision-making) style, (b) the personal attributes of the planner, 
and (c) the spectrum of the planner's technical and political skills 
(57) Altshuler (1965) pp. 334f, 
t)t 
PLANNING, AND THE 'PARTICIPATION REVOLUTION'(^^^ 
In this section, consideration is given to the recent rejuvenation of 
the concept of participatory democracy, and particularly its influence 
on planning and associated activities. 
The 'idea' of citizen participation is becoming an expected integral 
part of the gamut of considerations in planning, particularly so in 
the United States and Canada, increasingly so in Britain, and 
occasionally in Australia. Despite general familiarity with it, the 
confusion and variation in its manner of expression testifies to its 
recent introduction into planning. Burke (1969), whilst commenting 
that citizen participation has become an integral and politically 
indispendable part of the (United States) planning process, has 
suggested that 
"half a dozen years ago, any presentation of citizen 
participation would have sounded like a religious tract. 
The emphasis would have been on the wonders and values of 
citizen participation, winding up with a fervent plea to 
persuade housing and urban development agencies to c^ o^  
involve citizens in their programming and planning." 
It may be suggested that with some confidence that, as far as British 
experience is concerned, the participation movement had its origins in 
the mid-1960's; while, for the United States, the origins may be found 
in the last years of the 1950's. 
However, it would be inappropriate to consider the origins of the 
'participation revolution' in planning in isolation. In order to 
achieve a broad perspective in which to interpret the repercussions in 
planning, the review of the 'revolution' which follows proceeds from a 
consideration of the general context of participation in public 
policy-making, through the particular experiences of the United States 
to some of the isolated episodes in Australia. 
(58) This is the expression used by Godshalk (1971), particularly to 
describe the repercussions of the move towards participatory 
democracy on the United States' planning system. 
(59) Burke (1969) p. 599. 
'3k 
1. The General Context 
In the democratic decision-making process, opportunities have long 
existed for citizen participation in the making of political decisions; 
even in the British planning system, in the pre-Skeffington period, 
there were opportunities for citizen involvement. The pressure to 
devise and develop new means for participation must therefore, have its 
origins in the basic deficiencies of the prevailing institutionalized 
processes: 
"substantial (though minority) segments of the population 
apparently believe the political, economic and social 
systems have not delivered to them fair - even minimally 
fair - shares of the systems' benefits and rewards, and 
... they think they cannot win their appropriate shares 
in those benefits and rewards through the political 
institutions of the country as these are now /^i\ 
, II (61) 
constituted." 
This statement highlights one of the critical dilemmas in the movement 
towards a more participatory democracy; the pressure for change to 
the existing institutionalised system is not derived from a mass 
popular base. There is clear evidence, consistent whichever national 
context is examined, that the moves to extend the scope of involvement 
in public decision-making have come from identifiable groups in 
society; such groups claim an exceptional vision of deficiencies in 
the prevailing system (not infrequently based on a radical ideological 
perspective), or have a membership which perceives a need to promote 
a particular cause. Thus, the movement for improved opportunities for 
citizen involvement owes much to the individual and collective efforts 
of groups concerned with, for example, civil rights, worker-
management, nuclear power generation and uranium mining, environmental 
conservation, political amnesty, sexism, repatriation of Soviet Jews, 
student allowances, and the various anti-war and antl-conscription 
issues. These separate 'movements' have at various times created 
tension in the prevailing political culture, resulting in legal 
action or peaceful demonstration or violent urban riots. The cult of 
(62) disturbance has become coimnonplace in many aspects of governance. 
(60) Appendix 1. 
(61) Kaufmann (1969) p . 4 , 
(62) There i s a vas t l i t e r a t u r e on c i v i l d i s turbances , both peaceful and 
v i o l e n t . A recent considerat ion of the p o l i t i c s of p ro te s t , with 
p a r t i c u l a r reference to Aus t ra l i a , has been made by Reid (1970). 
Although often occasioning considerable public inconvenience, such 
action has been seen to be necessary by the groups concerned to 
provoke the demonstrations of apathy or complacency by the professions 
and government; the trend towards participatory democracy has owed 
less to the initiatives of professional groups or the rationally 
conceived and developed programmes of government. 
The common denominators of the protest group are its location outside 
the established framework of parliamentary (or city hall) political 
parties, and its aspiration to affect government through informal 
rather than the established lines of political communication. Reid 
(1970), commenting on the preference of protest groups to operate 
outside the conventional political framework, considers that their 
action demonstrates their powerlessness, and in order to attract 
power they need to attract public recognition and support. This they 
seek to do by courting publicity through the media (Figure 1.4); this 
they need to do because they lack ready access to the more formally 
established means of communication to the power elite and to the mass 
public. In the context of planning, the gesture of support through 
exposure by the media is very important. 
The emergence of the citizen participation movement in planning may be 
explained largely with reference to four inter-related factors - the 
social ethic of planning, the problems encountered in the administrat-
ive process in planning, the growth of public interest in the 
environment, and the general growth of active participation in 
activities associated with planning. Each of these will be discussed 
briefly. 
* The social ethic or ideology in planning is derived from the 
strong tradition of social commitment and idealism inherent in 
planning during the last one hundred years. This ethic has 
been cited as one of seven influences on the planner's behaviour 
(Kitchen, 19 74), as one of three pre-requisites for a philosophy 
of planning (Howard, 1955) , as the basis from which the planner 
may contribute to the Improvement of human conditions (Amos, 
(63) Ashworth (1954); Benevolo (1967). 
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1968), and as the ralson d'etre for planning intervention 
(Singer, 1971) . However, the precise nature of a total planning 
philosophy remains imprecise. In an attempt to define the 
ideology of planning, Foley (1960) identified three contributing 
facets, sometimes operationally and conceptually complementary, 
and at other times variously competitive and in conflict. Two 
of these three 'sub-ideologies' have social ethic implications; 
one is concerned with the desirability of a good environment as 
a social goal in itself, the other is concerned with social 
advocacy. The basis of the argument is the consideration of 
town planning as part of a broad social programme. 
The significance of the social ethic in planning is its commit-
ment to and traditional interest in the 'common good'. It 
is a relatively easy translation of this ideological position 
to an approach to planning which is sympathetic to the notions 
of citizen participation. As a corollary, the patent desire of 
the planning profession to be accepted by and to be part of the 
community has contributed to its popularization, if not also to 
its popularity. 
* The Royal Town Planning Institute, in its submission to the 
government commission (Skeffington) established to consider the 
matter of citizen participation in planning, offered the opinion 
that improved levels of public involvement in planning would 
contribute to an improvement in the planner-public relationship, 
and would help reduce the administrative delays in the processes 
of decision-making if accompanied by a re-orientation of the 
final arbitration on local planning issues from a centralised 
(64) The matter of planning ideology generally, is treated briefly 
by Healey (19 74), and more fully in a series of papers in 
Ideologies in Planning (Kingston Polytechnic, 1973) . In 
addition. Ward (1972) has reviewed a RTPI Sessional Conference 
on the ethics of planning. 
(65) Of Kitchen's (19 74) seven influences on planner's behaviour, 
four may be interpreted as components of or contributions to the 
social ethic in planning; these are 'comprehensiveness', 
'public interest', 'social motivation' and 'public participation' 
ministry to the local council. The delays in the formal 
decision process had been the subject of much public and pro-
fessional criticism, and had been one of the principal 
determinants of the proposition of the Planning Advisory Group 
(1965) to recommend the transfer of decision-making power on 
development plans to the local planning authority. 
"What is important here is that while local planning 
authorities are now required to produce such (i.e. local) 
plans, they also must themselves rule on objections, and 
to avoid any possible accusation of partiality would have 
to involve the public in the decision-making process, at //-o\ 
least to some extent". 
Thus, there is reason to believe that, with the introduction of 
a suitable form of citizen participation, local planning 
authorities might act more impartially, the ministry might 
become involved in fewer appeals, and that the whole machinery 
of planning administration might function more effectively, even 
if the whole process was prolonged because of public involvement. 
* Many objections lodged against planning proposals or decisions 
emanate from a diversity of voluntary associations whose specific 
ralson d'etre is a concern about the physical environment. Such 
groups, and a significant (if unquantifled) proportion of the 
public have been stimulated into co-operative effort as they have 
perceived the impact of planning proposals on their personal 
social and spatial interests. Inner city renewal, suburban 
expansion, conditions of transport, rural development, and 
recreation demands have brought to the consciousness of many 
laymen the extensive influence of planning. With an expansion of 
planning it was inevitable that more people would aspire to 
become involved in the decision-making process. 
Stokey (1973), referring to the 'new environmentalism', has 
suggested that Carson's Silent Spring (1965) and Herber's Our 
(66) JTPI Vol. 54 No. 7 (July/August) 1968, pp. 343-344. 
(67) For example, Keeble (1961), Jones (1964), PAG (1965). 
(68) Damer and Hague (1971) p. 220. 
Synthetic Environment (1962) have done much to popularize the 
concept of the environment, its problems and its consequences 
for individual citizens, and to redirect educated attention from 
the urban crisis to the town-country relationship. 
* The general growth of interest in participatory rather than 
representative democracy, particularly in so far as previously 
seriously inarticulate groups are concerned, appears to supra-
national. The common denominator in this growth of interest has 
been the tendency for more people to ask more often the questions 
why? how? and at what cost? This inquisitiveness has permeated 
most, if not all aspects of public policy-making - education, 
housing, welfare, transport, and planning - and it has trans-
cended the societal groupings conventionally divided according 
to age, education, income, and race. 
It is the complex inter-relationship of these four factors, and others 
which may be derived from them, which has contributed to the base from 
which the expectation of reasonable citizen participation in planning 
has emerged. The principal context for reference is the United States. 
2. The United States' experience 
The demand for increased citizen participation in the planning process 
in Britain, Canada, Australia, and in many other English-speaking 
countries has probably arisen from a casual inspection and awareness 
of the apparent success and the widespread nature of participation by 
the American public. The United States' experience in many areas of 
public policy-making is very well documented in research papers, 
monographs, and books. 
Godschalk (1971), in his review of the background to what he has 
described as the 'participation revolution', has commented upon the 
(69) This environmentalism movement has been critically considered in 
Hagevik and Mann (1971) and Lindquist (1971). 
m 
shock to the American planning system when, after firstly growing up 
within the conventional paternalistic political system, then adjusting 
to the working relationship with the allegedly non-political planning 
commissions, and then adjusting further to the emerging relationship 
between the city's chief executive and the planning department, it had 
to adjust again to a new model of political behaviour accommodating 
direct citizen involvement beyond the legislatures and the public 
bureaucrats. 
The somewhat radically different planning model based on participation 
rejected the previous use of citizen advisory commissions in planning 
and urban renewal as token devices to uncritically approve professional 
proposals, and advanced the possibility of legitimate conflict between 
the planning agencies and community groups. This discontinuity in the 
United States' planning system was an inevitable extension of movements 
concerned with ciAn.1 rights, environmentalism and so on. The federal 
government responded in two basic ways: an increased allocation of 
resources to redistributive programmes for disadvantaged and minority 
groups, and an attempt to use such programmes as levers to encourage 
municipalities to allow participation by the poor in political decision-
,. (70) 
making. 
C i t i z e n p a r t i c i p a t i o n has p r o g r e s s e d i n the United S t a t e s from t e n t a -
t i v e and rudimentary beg inn ings to a more s e r i o u s commitment i n hous ing 
programmes. S t a t u t o r y p r o v i s i o n for c i t i z e n p a r t i c i p a t i o n a t the 
neighbourhood l e v e l was embodied i n the f e d e r a l Housing Acts of 1949 
and 1954. The a v a i l a b l e f e d e r a l g r a n t s and loans for renewal were 
c o n d i t i o n a l upon an encouragement be ing given to c i t i z e n p a r t i c i p a t i o n 
through the e s t a b l i s h m e n t of c i t i z e n ' s adv isory commit tees . Many of 
the committees masqueraded as r e p r e s e n t i n g the neighbourhood a l though 
i n p r a c t i c e they were s u b s t a n t i a l l y s u b s e r v i e n t to the renewal agency. 
In 1964 the f e d e r a l Economic Oppor tuni ty Act was passed as p a r t of t h e 
'war on p o v e r t y ' . S e c t i o n 201 of t h a t Act def ined the community a c t i o n 
programme as a programme 
"which i s developed, conducted , and admin i s t e r ed wi th t he 
maximum f e a s i b l e p a r t i c i p a t i o n of r e s i d e n t s of the a reas 
and members of t h e groups s e r v e d . " 
(70) Mogulof (1969; 19 7 0 ) . 
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This term has never been satisfactorily defined, and the implementation 
of the spirit was frustrated by the Office of Economic Opportunity 
which refrained from setting guidelines. 
Of more relevance to planning is the Model Cities' Programme instituted 
under the Demonstration Cities and Metropolitan Development Act of 
1966. The legislation and the ensuing administrative procedures were 
aimed specifically at the blighted inner city neighbourhoods, to co-
ordinate the urban renewal programmes, to facilitate the development 
of innovatory solutions to the problems in slum neighbourhoods, and to 
ensure citizen participation in the decision-making process. This Act 
set a vague standard for citizen involvement - widespread citizen 
participation. This requirement, a variation on the terms used in 
the anti-poverty legislation, was only one of many requirements, and 
only one item in a complex set of organizational and procedural means 
which cities had to adopt in order to qualify for Model City funds and 
to produce the style of plan which would be acceptable to the Depart-
ment of Housing and Urban Development (HUD). Evidence suggests that 
the citizen participation requirement quickly came to constitute the 
most significant element, determining the shape and character of 
activities in the first-round of demonstration cities. It apparently 
took little time for the 'target-area residents' and their planning 
advocates to seize the opportunities afforded by the loose statutory 
expressions: 
"the opportunity for participation was seized upon by many 
as either a mandate or an invitation for community control 
... a new political arena was created, new and vital stakes,^, 
and rewards were suddenly available for the parcelling". 
By the late 1960's citizen participation had become part of the federal 
conventional wisdom, and had become a requirement of most statutes 
embodying some aspect of planning. For example, the National 
Environmental Policy Act (1969) required environmental statements for 
all proposals; the Federal Highway Act of 19 70 required a public 
hearing before the specific route was chosen; HUD's Workable Programme 
certification required evidence that opportunities were made available 
(71) Section 103. 
(72) Mann (1970) p. 184. 
for the participation of the poor and minority groups; and Section 701 
of the Comprehensive Planning Assistance Programme required citizen 
(73) involvement in all major phases of the planning process. 
The present status of citizen participation in planning, and similar 
public programmes, is confused. On the one hand innovatory techniques 
are being pursued, straining the possibility of co-operation between 
the professional planners with their specialized knowledge, and the 
organized residents' groups; and on the other hand, there are signs 
that the intention of recent federal legislation is for a reversion to 
earlier definitions of participation, i.e. by public hearings and 
citizen advisory groups. It is unlikely that the initiatives and 
innovations widely reported in the planning journals are widespread; 
rather than a redistribution of power, most projects typically seek to 
introduce a broader range of information about 'consumer' values and 
attitudes into the professional planner's data base. 
Not all of the evidence of citizen participation is restricted to the 
urban sphere. There is increasing evidence of participation strategies 
being introduced into planning exercises concerned with water resource 
planning and regional planning. 
The scope of government insistence on citizen participation has been 
predictated on four assumed needs: 
1. to decrease alienation; 
2. to engage the disadvantaged and deprived sections of the 
community in a process of self-help; 
3. to develop a source of power in the neighbourhoods capable 
of responsibly influencing the distribution of government 
resources; 
4. to develop a constituency for a particular programme. 
With the peculiarities of the United States' inter-governmental system, 
its political processes, its attitudes to planning and, in general, 
its socio-political environment, the experience in and of participation 
need not necessarily be too useful as a guide for other planning 
(73) For example, Fagence (19 75a); Godschalk (19 71); HUD (1970; 
1971); Kaitz and Hyman (1970); Mogulof (1970). 
systems. However, the experience of the United States has become a 
significant influence on the evolution of other national planning 
systems. 
3. The Experience of Australia 
City politics in Australia have become increasingly concerned with the 
(74) problems and opportunities of planning. One aspect of this 
development in Australian political life, reflecting the turmoil 
experienced in Britain, the United States and Europe both previously 
and presently, has been the continuing demand from particular interest 
groups in the community for a meaningful participatory role in the 
formulation of plans and planning proposals. Although of the same 
democratic genre the Australian governmental system, located 'somewhere' 
between the overt centralism of Britain and the comparative laissez-faire 
perspective of the United States, has not become adjusted easily to the 
provocations and demands of citizens and citizen groups. 
Australian political culture has not easily accommodated the vicisitudes 
of citizen participation; there are both general political contextual 
reasons for this, and other reasons which are peculiar to the conduct 
of planning. Despite the continuing demands for some meaningful 
degree of citizen involvement, the 'participation revolution' in 
Australia persists at a low level of intensity - with few exceptions; 
there has not yet been a comprehensive governmental investigation of 
citizen participation in planning to match the Skeffington Commission 
in Britain, and there have been few episodes in which the public has 
been consulted and invovled at the very early phases of the planning 
(75) process. 
(74) Loveday (1972). Particular examples of those are recorded by 
Bunker (1971) - Melbourne; Sandercock (19 74, 1975) - Melbourne 
and Adelaide. 
(75) Among the few comprehensive Australian investigations of the 
nature and ramifications of citizen participation has been the 
Joint Parliamentary Committee Inquiry into planning procedures 
and processes in the A.C.T. (NCDC, 1977). 
The general political contextual reasons for the problems confronting 
the possibility of an extension of citizen Involvement practices in 
planning include: 
* the historical legacy of authoritarianism of British 
r ^ • 1. (76) Colonialism; 
* the modern expression of patronizing and authoritarian 
attitudes in government - for example, in compulsory voting, 
in the outlawing of the Communist Party in 1950; 
* the legacy.of urgency of action rather than prolonged 
deliberation, developed during the period of post-war 
reconstruction in which the emphasis was on policy-making 
and implementation drawing on the advice of specially-composed 
f 78) 
committees and from the public service; 
* the persistence of 'closed' government, with dependence on 
the concept of the primacy of the Minister; 
* a persistent neglect of local issues, largely because of the 
unwieldiness of the three-tier governmental structure which 
attracted attention (and power) to the State and Federal 
(79) levels rather than to the level of local government; 
* the myth of Australian egalitarianlsm. 
These, and other cultural contextual matters acted as a continuing check 
on the development of more participatory forms of decision-making. 
(76) ACOSS (1974) p. 29. 
(77) Payne (1973) p . 27; Kr i sne r (1972) c i t e d i n Payne (1973) . 
(78) ACOSS (19 74) p . 30. 
(79) This is an inconclusive argument. Politically, there have always 
existed some avenues for citizen involvement in the affairs of 
local government. However, much of the room for manouvre of local 
government is circumscribed by higher tiers of government (e.g. 
funding, highway construction, health and education, etc.). 
(80) MacGregor (1968). Cited in Payne (1973) p. 27. 
However, almost imperceptably initially but then with increasing momentum 
during the 1960's a number of isolated incidents involving different 
sections of the community contributed to the production of an environment 
conducive to participation. Loveday (1972) has identified the separate 
advocacy of participation by planners, cabinet ministers, aldermen, 
trade unionists, academics, various citizen groups, and the efforts of 
community collaboration pursued through the planning processes in 
Sydney and Perth. On a broader scale of investigation, ACOSS (1974) has 
particularised the issues of the Vietnam War, conscription, general 
student unrest, the Springbok visit, the emerging concern over the 
environment and pollution, as contributing to the gathering momentum of 
the participatory movement. A feature of the emerging protest 'movement' 
/ O 1 A 
was its degree of social generalization. 
The dramatic overtures to the public made by the new Federal government 
in 19 72 highlighted the degree of deprivation experienced previously. 
In two particular areas of government, the notions of citizen 
f 82) participation were widely canvassed; these areas were education and 
social welfare (the Australian Assistance Plan). In respect of the 
Australian Assistance Plan, the responsible Minister is recorded as 
saying: 
"The Australian Assistance Plan is an attempt to bring 
together the threads of planning, regionalism, 
democratic participation, community development ..." 
and 
"members of the Australian public are being given an 
opportunity to participate in the refinement of and future.-/\ 
direction taken by the Australian Assistance Plan." 
(81) "...vocal protest became more respectable when there was wide 
class involvement over the Vietnam War and later over pollution. 
It was possibly a certain degree of generalization about protest 
... that produced an atmosphere conducive to participation". 
(ACOSS, 19 74, p. 30) 
(82) Schools in Australia, Interim Committee for the Australian Schools 
Commission, AGPS, May 1973, pp. 13-14. 
(83) Australian Assistance Plan : Discussion Paper No. 1. Social Welfare 
Commission, AGPS, 19 73, pp. 3,7. 
(84) Cited in Baxter and Hamilton-Smith (1975) p. 1. 
If overseas experience is a reasonable guide, the demands for participation, 
previously thwarted by the prevailing political culture will be a 
logical outcome from the successful public forays in environmental 
and consumer matters. A number of commentators on Australian planning 
and local government have predicted this. 
Planning in Australia. The second principle source of impediment to 
the extensive development of participation practices in planning is 
the nature of planning per se, and the peculiar naivety in politics 
demonstrated by planners, particularly through the 1960's. 
Commenting particularly on the interpenetration of politics and 
planning in Melbourne and Adelaide, Sandercock (19 74) has suggested that 
prevailing electoral, parliamentary and party-political arrangements 
have been weighted against the rational consideration of city problems, 
and the economic objectives pursued since World War II have been largely 
unsympathetic to the perspectives of 'social cost' and 'community 
welfare'. Her catalogue of political obstacles impeding the attempts 
to introduce and implement planning in South Australia and Victoria, 
even allowing for the possible political bias in her commentary, is 
substantial: 
"The structure of political power in both South Australia 
and Victoria has protected property owners' profits and 
pampered rural interests while excluding any serious 
debate about the structure and goals of our cities or 
encouraging any far-sighted policy of urban development. 
This rural and conservative bias, so antipathetic to 
city planning, has been built into the very political 
institutions through which efforts have been made to 
introduce planning - Lower Houses dominated by coalitions 
of country and city rich; Upper Houses at the mercy of 
of rural conservatives; City Councils whose members have 
a vested interest in protecting existing property and 
privilege or in real estate and land speculation, and 
Liberal Party organisations dependent on the support of 
the financial 'Establishment'. Further, the whole 
structure of local government favours local businessmen 
at the expense of women, the poor, migrants, the young 
and transient and favours middle-class, established areas 
to the detriment of newly developing outer suburbs and , ,. 
run-down small and poor inner suburbs." 
(85) For example, Atkins (1961), Rudduck (1967), Loveday (1972), 
Uren (1971), Payne (1973). 
(86) Sandercock(1974) p. 48. 
The development of planning competence in the public service, and an 
appreciation of and demand for planning in the community, in such a 
political environment as that described by Sandercock, posed a 
formidable task. In South Australia, even upon the appointment of a 
senior professional planner to guide and direct the State's primitive 
planning aparatus the political context is said to have included a public 
scarcely aware of fiindamental planning principles, a State Government 
not too interested in the implementation of those principles, and a 
particularly volatile and hostile collection of vested interests 
including professional institutes and commercial associations and the 
Adelaide City Council. The plan produced in 1962 was little more than 
an extrapolation of trends, documented so as to be politically 
f 87) 
acceptable to the State Government. In the ensuing years the plan 
was passed to extra-Parliamentary committees, composed mainly of 
engineers whose attention was directed particularly to the technical 
considerations of transport. Despite the largely unsympathetic 
political environment. South Australia generally, and Adelaide in 
particular, has possibly the most advanced attitudes (supported in 
some case by relevant ordinances, regulations or statutes) concerned 
with environmental, community welfare and social equity; its planning 
achievements, at least in the policy area, have been considerable. 
f88) 
This situation has been developed from six sources: 
* the promotion of planning and public education by the 
State's Director of Planning; 
* the hostile public reaction to the Metropolitan Adelaide 
Transportation Study (MATS)(1969); 
'^  the active citizen participation in urban redevelopment, 
through the South Australian Housing Trust; 
(87) Flatten (1969) cited in Sandercock (1974) p. 49. 
(88) Sandercock (1974, 1975); Stretton(19 70); Duigan (1970). 
"Adelaide's citizens have protested, petitioned, cajoled, 
written letters, published pamphlets, applied political 
pressure, reformed councils... they have been rewarded not only 
with changes in planning policies but also with changes in the 
very processes of planning, some of which now incorporate public 
participation." (Sande<tock 19 74, p. 53) 
* the promotion of development decentralization 
(Elizabeth in the 1950's; Monarto in the 19 70's); 
* the reform of city administration. 
* the election of a sympathetic State Government. 
Bunker's (19 71) assessment of the political manouvring in Victoria 
emphasized the rivalrybetween two public service departments - the 
Town and Country Planning Board, and the Melbourne and Metropolitan 
Board of Works - and the compromise on the two departments' assessments 
of the future of the greater Melbourne region effected by the then 
Minister for Local Government (Hamer). For Bunker, the organizational 
considerations were of most consequence. Sandercock's (1974, 1975) 
assessment emphasized the latent internal political corruption, 
domination of the local government decision-making system by vested 
commercia 
(Liberal) 
the 
ic
l interests and the power of the ruling political party 
In the cases of both Adelaide and Melbourne, the political context and 
the indeterminate planning philosophies were impediments to the 
implementation of planning policies supported by the community. Similar 
studies have been made of Sydney, but the political context has not 
been so sharply drawn. 
The recent history of planning in Australia has been significantly 
influenced by British and North American experience,through the appoint-
ment of immigrant planners to senior governmental positions, the study 
visits of senior public servants and planning consultants to Britain, 
Europe, United States and Canada, the recruitment of overseas planning 
academics to Australian planning schools. The principal outcomes of this 
(89) Sandercock (1974) p. 53, 
(90) These interests were particularly persuasive in respect of 
Melbourne's freeway proposals, high-rise inner suburban revelop-
ment and the industrial development of Westernport. 
(91) For example, Harrison (1966, 1974), Eraser (1972), Rogan (1970) 
Hepburn (1970) , Clarkea970) . 
situation have been the impediment to the development of peculiar 
Australian planning skills, and the application of alien concepts and 
methodologies to Australian planning problems. However, the deficiencies 
in the Australian planning 'system' identified by Powell (1966) - a 
confused pattern of responsibility as a direct result of the three-tier 
system of government, the political naivity of planners, and the over-
commitment to statutory provisions - are being progressively overcome as 
planning in Australia gravitates towards the more dynamic and community-
responsive attitudes associated with some governmental agencies in 
(92) 
North America, In recent years, planners have allied themselves 
with concerned conservation, environmental and other resident action 
groups to achieve some significant implementation of their own 
ideological preferences. These opportunities have reduced some of the 
inherent reluctance of the generally apolitical planning profession to 
become involved in practices of widespread citizen participation in the 
planning process. 
Citizen Participation in Planning in Australia 
Despite the interesting claims made by some politicians, citizens in 
Australia have been, and in some cases are still being given restricted 
opportunites to participate in the development and evaluation of plans 
proposed 'in their interest'. The opportunities most often available 
are those which may be described as the legal right of objection and 
1 (93) 
appeal. 
On the matter of objections, the statutes of the various States are in 
general accord. Most of the general planning acts incorporate the 
right of any person (but sometimes, more particularly "any person who 
has an estate or interest in any land affected by the scheme") to make 
representations or lodge objections to the proposed plan. The process 
usually implemented is that the council or authority charged with the 
responsibility for preparing a plan will have a scheme prepared, 'trans-
lated' into maps and reports and then exhibited for public inspection and 
(92) Sandercock (1975) pp. 213-231. 
(93) These legal rights are considered in detail in Fogg (1974) Part 
IV. 
objection. The planning provisions allow for appeals to be lodged against 
decisions which are made under interim development orders which are 
introduced to effect development control in the period between the 
preparation of a plan and its final approval, and for appeals against 
the decisions of councils administering planning schemes and the 
complementary regulations and ordinances. The procedure for consideration 
of the objection is seldom conducted in public; it is most often 
pursued as an administrative process. 
Little of the recent planning legislation is Australia provides for 
public deliberation in the early phases of plan preparation such as 
the determination of underlying values, goals and objectives to be 
sought, standards to be used, and so on. Some State and metropolitan 
authorities have established public information and consultation 
procedures, although not all of the opportunities made available are 
seized, and not all of the procedures used generate usable dialogue 
(94) between the planners and the community. Of those which have 
embarked upon processes of citizen involvement, most have discovered that 
the public, essentially because of its lack of information and its 
uncertainty of the nature and purpose of planning and associated problems, 
has been unable to clearly articulate its views, or that the views 
which have been expressed are scarcely representative of the entire 
community. In addition, many councils have themselves been uncertain 
how to approach the matter of citizen involvement, what its implications 
might be (in respect to the demand for resources), and what use might 
be made of citizen inputs. 
As gestures towards citizen involvement many plan-making agencies employ 
three formalized processes. Consultation with professional groups 
outside the government departments is considered to be a means of 
community participation; the selective involvement of 'experts' on 
advisory committees is usually productive of comment on fringe rather 
than central policy and political issues; the establishment of advisory 
committess composed of representatives of nominated interest groups 
(95) to achieve a full representation of community views. 
(94) For example, NSWPEC (1974; 1975), MRPA (1973), NCDC (1977). 
(95) ACOSS (19 74) p. 34. 
These gestures conspicuously fail to meet the expectations of citizen 
involvement, they contribute to rather than dispel suspicions of 
doubtful political practice, and they aggravate the already differential 
access of community interests to the political process. 
In its report to the Parliamentary Joint Committee investigating the 
planning procedures and processes in the A.C.T., NCDC (1977) identified 
the initiatives it had taken to achieve citizen participation both 
as a result of its own preference and as a response to requests for 
involvement for the community. The commission has experimented with 
search conferences (for example, Gungahlin New Town, the Future Canberra), 
consultative workshops (on transportation planning), social impact 
assessments (Eastern Parkway, city centre planning) , planning forums 
(Belconnen Woden)', surveys and monitoring programmes, and community 
participation in design (for example, Reid medium density housing. 
Causeway development). Many of these exercises involved selected 
interest groups. Citizens who are not organized, or who are not members 
of organizations or selected interest groups are not represented in 
the decision-making process by any voice other than that of the 
traditional democratically elected representative. 
Although the conditions of Canberra are not typical of Australia generally, 
and, therefore the procedures used to Involve the community in planning 
would not necessarily be suitable for general deployment throughout 
Australia, the concluding remarks of the Commission's report reflect a 
reasonable appraisal of the future status of citizen participation in 
the processes of planning and community decision-making: 
'the Commission envisages a further development of public 
participation, more clearly integrated into its planning 
and development process, aimed towards early reformed 
involvement and a minimum of formal procedures, but foQ'v 
recognizing the need for formal involvement". 
(96) In a discussion on 'promotional planning' the Brisbane City Council 
advocate a process of citizen participation through the elected 
ward Alderman (BCC, 1976). 
(97) Some doubt has been expressed of any need to provide for more 
popular participation than exists in current political processes 
and statutoiry provision (Australian Urban Studies Vol. 3 No. 3 
(December 1975) pp. 3, 6-7). 
(98) NCDC (19 77) p. 36. 
Recent episodes of citizen participation in Australia. Despite the 
generally slow momentum of participation practices in Australia, there 
are isolated episodes which are indicative of the possible nature of 
(99) practice in the next decade or so. In the brief review which 
follows attention is given to an example from an inner-city district, 
to the 'green ban' movement, and to a State capital city. 
* Leichhardt (N.S.W.) 
The experiment in public participation conducted in Leichhardt 
(N.S.W.) during the term of one council (1971 to 1974) provides 
evidence of a commitment to a style of 'open government' and the 
ramifications of such a commitment. The council which was 
elected in 1971, with a commitment to almost uninhibited public 
participation, on taking office, passed a series of resolutions 
which were designed to afford considerable opportunities for a 
two-way flow of information, comment and ideas involving the council 
and the constitutents. Apart from conceding the right of any 
citizen to voice his opinions at council meetings, opportunities 
were afforded interested residents to be co-opted on to council 
working parties and committees. Two planning schemes - one involv-
ing Glebe, and the other the remaining suburbs in Leichhardt -
were the cause of opposition by local residents. In order to 
prepare new policy plans for the areas concerned, the Council 
established a six-point framework to solicit and work with 
citizen involvement. The six points were: 
1. that all council meetings were to be open to the public; 
2. that a planning committee would be established, composed of 
aldermen, resident town planners, architects, developers, 
housewives, various residents and the Council's planning 
staff; the function of the committee was to settle policy 
and review the import of technical surveys; 
(99) Evidence of the continuing experiments in citizen participation 
was reported in Community, published by the Department of Urban 
and Regional Development, Canberra, 1974 to 1975. 
(100) The Leichhardt experience is treated summarily in a variety of 
sources. A particular view from 'the inside' is Pike (1975). 
3. that site inspections for new development or redevelopment 
were to be conducted publicly, with resident comment being 
solicited at the inspection; 
4. that the local press would receive regular information 
releases, including copies of reports that were to go to 
the Planning Committee; 
5. that regular public discussions would be held on planning 
matters on the basis of sub-districts or wards; 
6. that a series of exhibitions would be held to communicate 
the progress of the deliberations on the district 
planning schemes. 
The whole programme was designed to inform and educate the 
residents on the role of planning and of the inter-dependence of 
aldermen, the residents and the planners. Although the emphasis 
throughout the Leichhardt experiment was to secure the involve-
ment of the individual citizen rather than (say) the residents' 
association, the scheme was conducive to structured involvement 
by appropriate groups representative of geographical, welfare or 
subject-specific Interests. 
* The 'green ban' movement 
In recent years resident action groups and trade unions have 
united in protests against the proposed planning actions of 
developers and public authorities. Under the title of 'green ban' 
public action has manifest itself through strikes, i.e. a withdrawal 
of labour from projects which were considered by the strikers (or 
the union hierarchy) to be prejudicial to the natural or built 
environment. The involvement of the trades unions in environmental 
issues began explicitly in June 19 71 when two unions agreed to 
(101) Comment on the role of the Coalition of Resident Action Groups 
(CRAG) and local civic groups is set out in, for example, 
Local Civic Groups and Planning, Univ. N.S.W., May 1971. 
(102) ACF (1975), Camina (1975), Thomas (1973), BLF (undated). The 
green ban movement is not well documented in conventional and 
academic journals. Most information is reported in the popular 
press. 
^^ 
support a resident action group (composed mainly of housewives) 
which was concerned to protect and retain twelve acres of 
natural bush in the suburban district of Hunter's Hill in 
Sydney. The action of the unions ensured that the bushland 
would not be cleared and that no housing construction would 
take place, despite the grant of planning permission for 
residential development. Although local conservationists 
had been pursuing a prolonged action to prevent development, 
it was the action of the unions which finally defeated the 
plan for development. The episode of Kelly's Bush was the 
first of the 'green bans', a process which is pursued if 
local action,groups fail to achieve their reasonable 
objectives by negotiation and democratic means. 
"The procedure now evolved is that when a request is 
made by the public for support, the union asks residents 
to call a public meeting. If the meeting demands a ban 
they respond, seeing themselves as the 'muscle' behind /in'^ i^  
local feeling." ^^^"^^ 
Some matters which have attracted 'green bans' have been social 
rather than environmental, but most have been concerned with 
issues which arise in many cities; for example, the preservation 
of open space and historic buildings, programmes of residential 
redevelopment and urban freeway construction, the future of inner 
city areas. The basic premise underlying union action has been 
the perceived need to actively promote and support local groups 
in their challenges to planning proposals. Although the style 
of the 'green ban' persists in some planning episodes of con-
frontation between resident or interest groups and developers and 
public authorities, recent changes in the leadership of some of 
the unions principally involved in the movement have almost 
. . . (104) 
rendered union participation a rare occurrence. 
(103) Camina (19 75) p. 232. 
(104) See for example. Nation Review 8 November 1973, p. 77, 
Sydney Morning Herald 25 January 19 74, p. 6, 
The Australian 25 March 19 75, p. 10. 
* Adelaide 
In the preparatory work for the preparation of the plan, the 
consulting planners developed a philosophy towards the plan-making 
process which included a commitment to provide opportunities 
and procedures to permit residents and workers in the city to 
contribute in some useful way to the identification of the 
main problems to be solved in the future development of the 
city. From the outset of the investigations, therefore, the 
consultants established a programme to stimulate citizen and 
interest group participation in the plan-making process. The 
planning team adopted the role of a catalyst, supervising and 
responding to' the information flowing from a programme of 12 
participation means. These means of participation included 
* group discussions - based on identifiable subject-
specific interest groups; 
* written submissions from interest groups, government and 
other public agencies; 
* an open letter to all residents inviting written 
submission of ideas for the future of the city; 
* discussions with neighbouring councils; 
* surveys of the business and welfare community; 
* city council staff secondment; 
* co-operation with, and use of the news media to secure 
widespread communication with residents; 
* continuous public exhibition; 
* informal discussions/workshops with city aldermen; 
* public distribution of all documentation, soliciting 
public debate and comment. 
A series of published progress reports described the series of 
consultations with the public, which had ensued during the various 
phases of the planning process. Throughout the process the 
consultants used the opportunity to (a) test their ideas as they 
(105) U.S.C. (1973a) pp. 2-9. 
developed, and (b) to gain additional information. Of the almost 
250 community organizations invited to participate, 120 responded 
offering comments and suggestions of varying degrees of usefulness. 
The 'blanket' postage of letters to residents (about 10,000) 
solicited a response of little more than 110 (0.91%) letters and 
formal submissions. Despite attempts by the consultants to actively 
encourage participation by the media to convey ideas and information 
to the public, the outcome was less than was hoped; the city council 
may have contributed to the unsatisfactory use of the media by its 
lack of formal press releases and conferences. As would be expected, 
the response to the public exhibition was considerable in terms of 
interest, but minimal in terms of contributions to the progress of 
1 1 • • (106) 
the plan-making process. 
The participation programme progressed in concert with the four 
phases identified in the consultant's planning process. At least 
opportunities were presented for meaningful public involvement, 
and at least some of these opportunities were seized and used 
intelligently. However, there is no clear evidence of the extent 
to which the public participation programme seriously Influenced 
the proposals of the consultant planners. 
As far as the approach to the use of citizen participation strategies is 
concerned there is evidence that, although lay involvement is a recent 
phenomenon in Australian planning, serious attempts are being made to 
make that involvement a meaningful experience for the participants and a 
useful contribution to the process of planning. 
(106) U.S.C. (1973b) Appendix A. 
CONCLUSION 
In this first chapter an attempt has been made to identify and 
describe the important aspects of the context from which the research 
reported in this thesis has been derived. 
Attention has been given to the general political context of planning, 
and particularly to the considerations of community decision-making. 
In this assessment some reference has been made to the concept of 
power, and to the political role of the planner; this has been 
accompanied by an exposition on the recent developments in partici-
patory democracy with brief revie«7s of experience in the United States 
and Australia. 
Despite the frequency with which resort is made to programmes or 
episodes of citizen participation, there is evidence to suggest that 
the phenomenon of participation is not well understood, and that its 
practical expression repeatedly provokes problems which have not been 
successfully overcome in any planning system. There is no unqualified 
consensus on the definition of the act of 'participation'; the 
procedural ramifications have not been fully identified; the range of 
suitable techniques or means of participation has not been clarified 
through experiment; there is little knowledge on who wishes to 
participate and why; there has been little careful analysis of the 
resource implications. 
The research reported in this thesis is addressed to many of these 
matters. 
CHAPTER 2 
THE RESEARCH METHOD 
INTRODUCTION 
The research reported in this thesis represents an attempt to improve 
the current awareness of the important matters concerned with citizen 
participation in planning. In working towards this it has been 
necessary to adopt a cross-discipline approach, drawing upon the 
developing area of theory and methodology in planning and the more 
developed techniques, theories and concepts of political and social 
science. 
Although trained in one branch of the social sciences - geography - it 
is only in recent years that the author has become aware of some of the 
many viewpoints and skills peculiar to other branches of the social 
sciences such as anthropology, political science, psychology and 
sociology. In addition, whilst working on this research, the author 
has begun to appreciate the peculiar approaches and methods of public 
administration, and of the policy sciences in general. This invest-
gation of citizen participation has drawn upon these various disciplines 
even though the author has not been trained in them. Therefore, in 
addition to addressing the problem of a particular form of political 
behaviour, this research became a positive attempt to learn by doing, 
i.e. to acquire whichever specialist skills became necessary during the 
course of the research. Because of this research venture, therefore, 
the author has become more acutely aware of the intricate problems of 
this type of study, and more conversant with some of the many 
investigative and analytical skills necessary to achieve something 
worthwhile from such a study; in summary, by undertaking this study, 
the author has developed skills and perspectives not previously held. 
Before describing the approach adopted in this study, one further 
preliminary comment is necessary. As far as they have been understood, 
and have been appropriate to the situation, the theories, techniques 
and concepts used during the course of the research have been used in 
their 'pure' form. However, as the research progressed it became clear 
that no single approach would be adequate, and that a mix of approaches 
constituting a peculiar hybrid, would be necessary. The series of 
decisions on the approach to the study were prompted by an aspiration 
to produce a piece of work which would be useful rather than necessar-
ily or exclusively 'clinically' sound; this intention was reinforce 
during the study by the growing realization that no two situations of 
political behaviour would be so 
lead to the derivation of 'laws' 
exactly alike that the research might 
, (2) 
APPROACH TO THE STUDY 
As soon as any serious investigation of the subject of citizen parti-
cipation begins to explore beyond the superficial level, it is beset 
with many problems. For example, the concept becomes elusive, 
ephemeral and lacks precision; the practice is found to be inconsistent 
and largely indefinite in both its premises and its organizational 
implications and manifestations; most potential participants are in 
(1) Because of this, it would be possible for other studies to use 
the framework developed for the discussion of the relevant theory 
(Chapters 3 to 7) without necessarily applying it to the Brisbane 
study (Chapter 8) and identifying precisely the same matters of 
significance. 
(2) Some philosophical support for this view is derived from Kvihn's 
(1970) discussion of the structure of scientific revolution 
(chapters 2 to 4 passim), and Popper's (1969) repeated assertion 
that striving for objective truth is based on serious philosophical 
misconceptions . 
(Note: In the development of the methodology to be used in this 
research frequent reference was made to Bunge (1967), Hillway 
(1964) and Tullock (1966).) 
favour of it, but few would agree on an interpretation of it; many 
participants seem incapable of constructive participation; the 
legislative support to the practice is indefinite and confused; and 
some matters of policy are not conducive to a process of determination 
by widespread popular involvement. 
Therefore, in the preliminary development of the approach to the study 
it became necessary to explore beneath the veneer of the common 
acceptance and interpretation of citizen participation, and of the 
acquiescence to it, and to develop a study framework which would 
facilitate at least an appreciation of the more important directions 
which would merit investigation, and which might ultimately lead to a 
more complete understanding of the concept of citizen participation 
(3) and its practical expression. In the development of the study 
framework the concept of citizen participation was interpreted in its 
broad context - community decision-making - and not solely in its 
association with planning. 
The framework for the study was devised to accommodate a growing 
realization that the phenomenon of citizen participation was complex, 
responding to the interaction of series of factors each of which could 
be conceived as a level of specificity, proceeding from those of a 
general to those of a more specific nature. In order to positively 
identify these levels it was necessary to consider and to unravel 
the interpenetration of political behaviour and planning. The inter-
pretation of this interpenetration has been the focus of the 
investigation reported in this thesis, and it is this which may be 
claimed reasonably to be a distinctive contribution of this study. 
The research perspective and orientation 
It has been suggested that there are many "loose ends" in the scope of 
(3) It was never intended to consider in this research the full range of 
matters concerned with citizen participation in planning. The 
intention has been (a) to identify and consider some of the more 
important matters, and (b) to devise a framework within which 
further important matters might emerge and be subjected to 
appropriate levels of investigation. 
(4) 
theory related to political behaviour and community decision-making. 
This situation has been contributed to by: 
(a) a generally inadequate methodology with which to examine 
political behaviour in communities; 
(b) a diversity of perspectives from which such examinations 
are conducted - and, more importantly, the lack of a 
generally appropriate synthesis of the results of these 
examinations; 
(c) some uncertainty of the order of priority in which 
community problems should be investigated; 
(d) some uncertainty of what to do with the results of the 
research; and 
(e) a general lack of consensus on which research discipline 
with which research techniques is likely to be 'best' 
suited to investigate any subject; this problem is 
particularly acute when any subject transcends the boundar-
ies of a single academic discipline. 
In abstract, i.e. not related to this or any particular investigation, 
it is possible to differentiate seven research perspectives ; these 
may be summarily described as being concerned 
* to record objectively observed facts, differentiating between 
fact and opinion or interpretation; 
* to probe the record of objectively observed facts in order to 
reveal underlying matters of consequence and influence; 
* to solve a structured problem by developing and then working to 
a specific research strategy; 
* to develop a better understanding of a problem by considering it 
both empirically and by means of simulation; 
* to organize assembled data; 
* to challenge previously held beliefs on theories by structured 
criticism; 
* to promote change to an existing 'system' after a thorough 
investigation of it, acting in an active or a catalytic role. 
(4) Adrian (1971) p. 11. 
(5) This seven-fold divis ion i s based on Ellon (19 75) 
The investigation recorded in this thesis draws upon most of these 
perspectives to some degree, although the final activist perspective 
does not constitute a particularly conspicuous part of the record. It 
is not possible to easily fit this research into a particular 
perspective or an orientation appropriate to any single academic 
discipline. However, there is a more marked inclination towards the 
perspectives of political science than towards those of planning. 
This interpretation of the perspective of this research warrants some 
explanation. 
This thesis reports research which is essentially behavioural in its 
orientation. An attempt is made to develop an awareness of the 
principal parameters of citizen participation in planning - the 
behaviour of political 'actors', the political context of a particular 
decision area, the inter-relationships of a process of coimnunity 
decision-making with the wider framework of government, and the 
significance of the attributes of the concept of 'power'. In the 
pursuit of this objective, due cognizance has been taken of the need 
to link concepts directly to observable (and possibly measurable) data, 
to Interpret the practical expressions of concepts in terms of their 
behavioural characteristics, and to relate empirically-derived material 
to prevailing or developing theory. 
As with much of the research in political science, this investigation 
is more heuristic than explanatory, i.e. it is concerned more with 
identifying the possible components of the citizen participation 
phenomenon than with explaining particular behaviour. However, it is 
possible to interpret the recorded research as contributing in some 
way to both of these objectives. To summarize, this investigation has 
been concerned to varying degrees with behavioural theory, role and 
group theory, systems theory and the concept of power; it has not been 
(6) There are two principal orientations in the research perspectives 
of political science (Isaak (1969); Shively (1974^: 
(a) the traditional orientation is concerned with the historical 
and case study approach to research, emphasising the 
principal components of government and the statutory process 
and provisions; 
(b) the behavioural orientation is concerned particularly with 
the participants and the environment of political processes, 
and with such concepts as power, influence, interests, 
representation, and so on. 
concerned particularly with game and coimnunications theory. 
There would appear to be no substantial body of theory peculiar to 
f 8) 
planning ; consequently, there are few perspectives which have not 
been derived from other sources. For example, it may be suggested that 
theory in planning is composed of a series of 'jointed partial 
theories' relating to emphasis and planning effort at different levels 
and in different contexts, which does not yet constitute a fully 
developed theory of, in and for planning. One of the essential 
difficulties in defining the body of theory peculiar to planning is 
that there has evolved two sharply different perspectives on the nature 
and scope of planning theory; one of these perspectives is concerned 
with the substantive nature of planning, with a conspicuous concentra-
tion on the organization of space; the other perspective is more 
concerned with planning as a management process and the internal, 
') rj^  
(10) 
(9
methodological processes of planning. The emphasis in this thesis 
is on the second of these perspectives. 
The rationale for the approach adopted in this research is that there 
are theories and perspectives which are shared by political science and 
planning, that these are broadly conyatible (if not fully convergent), 
and that a more reasonable interpretation of a political and behavioural 
dimension of planning is possible if these orientations are taken 
together. 
(7) This assessment is based essentially on an interpretation of 
Isaak (1969), chapters 9-16. 
(8) Faludi (1973a; 19 73b); Dror (1968); Friedmann (1973); Ritter 
and Webber (1973); Vickers (1965); Gillingwater (1975). 
(9) Faludi (19 73a) has referred to these two perspectives as 
substantive theory and procedural theory, and Hightower (1969) 
has differentiated between "theories concerning phenomena with 
which planning is concerned" and "theories of the planning 
process". (p. 326). 
(10) Chapter 3 is concerned with an examination of the nature and 
processes of planning. 
THE RESEARCH METHOD 
The research method developed for this study was derived from basic 
scientific method, which may be summarily described as a preparatory 
review of the Intended subject to identify and establish the para-
maters of the investigation, the selection of procedures and 
techniques with which to provide an information base and a process 
of examination, the formulation of a hypothesis, and the examination 
of the collected information with respect to that hypothesis leading 
to a synthesis and an interpretation of the status of the hypothesis. 
1. The Research Process 
In the operation of this method, and in the context of this particular 
study, seven distinct phases may be identified (Figure 2.1); these are 
1, the development of a theoretical, philosophical and 
historical base for the study from a review of the literature 
on citizen participation, democracy, representation, power, 
systems (i.e. United States, Canada, Britain and Australia); 
2» the construction of an analytical device ('levels of 
specificity') which was developed from an examination of the 
theory and practice of community decision-making; 
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Figure 2.1 The Research Process 
3. the examination of what 'emerges' as the principal general 
factors conceimed with citizen participation in planning 
- the nature and processes of planning, and the political 
nature of community decision-making. 
4. the examination of other important factors concerned 
& with citizen participation derived largely from the 
5. investigations of phase (3); this examination leads to 
the determination of two further 'levels of specificity'; 
6. an empirical investigation of the matters considered in 
phases (3) and (4). 
Whereas the examinations in phases (1) to (4) were 
particularly dependent upon an interpretation in the 
context of planning of concepts and theories reported 
in other political contexts, the investigation in this 
phase employed a wider range of research techniques; 
for example, 
a) a critical and interpretative review of published 
material on planning in Brisbane; 
b) a series of personal interviews, the person 
interviewed being determined by the reputational 
V, (12) approach; 
c) an analysis of the behaviour of the principal political 
actor (i.e. the Lord Mayor), according to a framework 
(13) derived from comparative research. 
7. an interpretation of the possible scope for further 
research into citizen participation in planning. 
This structured approach was developed to facilitate a process of 
continuous or staged probing into the phenomenon of citizen 
participation. The process is taken to the third level of specificity 
in this study; however, in the final chapter it is suggested that the 
analytical device would be capable of being used to probe progressive-
ly into citizen participation according either to a particular area of 
study, or along an increasingly differentiated broad front. 
(11) The research method used in the empirical Investigation is 
described more fully in the introduction to Chapter 8. 
(12) Hunter (1953) . 
(13) The framework is basically that derived from Kotter and Lawrence (1974) 
Before describing the basic research proposition there are two 
matters which need some clarification. Firstly, the commitment to a 
synthesis of the various sources of information, and to the development 
of a comprehensive framework was made particularly difficult because 
of the nature of the research. In transcending the conventional 
bounds of political science on the one hand, and planning on the other, 
the investigation seemed to be composed often of a collection of 
separate entities and examinations. However, the focus of the 
investigation remained sharp so long as the interpenetration of the 
relevant perspectives from political science and planning were sub-
stantially synchronized; the achievement and maintenance of the 
required high level of compatibility of perspective was perhaps the 
most difficult task encountered in the investigation. 
The second matter it is necessary to comment on is the use in this 
study of the reputational approach (from political science) to derive 
the list of persons to be interviewed. There is general agreement 
amongst political scientists that no one research strategy is entirely 
satisfactory to derive an information base from which to study 
community power structures. However, one of the most common strategies 
(14) is that of the reputational approach, in which influential members 
of the community are identified by 'knowledgeable' people in the same 
community; thus, the strategy helps to identify (by process of 
repetition or elimination) people in the community most likely to have 
been influential and, therefore, most likely to be able to contribute 
meaningfully to any discussion on the distribution of power and 
responsibilities in the community. 
In drawing upon a diversity of research techniques, and in 'fitting' 
the assembled and sorted information into a context which is at the 
interface of politics and planning, it may be suggested reasonably 
that this research has complied with, and in some ways contributed to, 
the developing set of conventions and knowledge in the matter of 
community decision-making. 
(14) The other principal strategy is referred to as the 'decision-
making approach'; this is concerned to identify issues and 
processes rather than persons. Whereas the reputational 
approach usually reveals a power pyramid, the decision-making 
approach usually discloses a polyarchal form. 
(15) Some of the conventions in this area of research are discussed 
in Aiken (1970), Clark (1971; 1974), Hawley and Svara (19 72). 
2. The Basic Research P r o p o s i t i o n 
At an e a r l i e r p o i n t i n t h i s r ecord the comment was made t h a t i t has 
been the i n t e n t i o n i n t h i s r e s e a r c h to pursue a p r a c t i c a l approach 
r a the r than to aim for c l i n i c a l soundness wi th t he e x p e c t a t i o n of 
der iv ing a u n i v e r s a l ' l a w ' p e r t i n e n t to community dec i s ion-making . 
Therefore, w h i l s t adop t ing t h e s t r u c t u r e of s c i e n t i f i c method, 
progress has been achieved by a process of ' s u c c e s s i v e app rox ima t ions ' 
This process has been based on what may be cons idered to be t h r e e 
un iversa l p r o p e r t i e s of s c i e n t i f i c r e s e a r c h ; t he se a r e : 
1. t ha t s c i e n t i f i c r e s e a r c h proceeds g r a d u a l l y , b u i l d i n g upon 
p rev ious r e s e a r c h or chance d i s c o v e r i e s ; 
2. t ha t s c i e n t i f i c r e sea r ch y i e l d s p a r t i a l t r u t h s , t h e v a l i d i t y 
of which i s s u s t a i n e d u n t i l r ep laced by the r e s u l t s of 
f u r t h e r r e s e a r c h or chance d i s c o v e r i e s ; and 
3 . t h a t s c i e n t i f i c method i s s e l f - c o r r e c t i n g , a d j u s t i n g to 
e r r o r s which a r e r e v e a l e d , or to new informat ion as i t 
becomes a v a i l a b l e , i n a p rog re s s ion to approximat ions of a 
' h i g h e r ' o r d e r . 
These p r o p e r t i e s a r e s u s t a i n e d by the cycle of procedures in s c i e n t i f i c 
method (Figure 2 . 2 ) . In t h i s s t udy , the s t r a t e g y has been to b u i l d 
upon the e x i s t i n g body of knowledge concerning community d e c i s i o n -
making, then to s e t up a ' p a r t i a l t r u t h ' in the form of a b a s i c 
research p r o p o s i t i o n , and then to analyse t h e o r e t i c a l and e m p i r i c a l 
evidence in o r d e r to p rog re s s towards a h i g h e r - o r d e r of a p p r o x i -
mation wi th ' t h e t r u t h ' . This h i g h e r - o r d e r i s achieved by t h e 
progress ive p rob ing of the phenomenon of c i t i z e n p a r t i c i p a t i o n in two 
d i r e c t i o n s - f i r s t l y , by expanding the range of c o n s i d e r a t i o n s , and 
secondly, by i n t e n s i f y i n g the depth (or i n c r e a s i n g the number of 
' l e v e l s ' ) of c o n s i d e r a t i o n s . 
(16) Bunge (1967) p . 18. 
(16) 
Cycle in Scientific Method 
Body of 
available 
knowledge 
PROBLEM 
TEST 
TECHNIQUE 
HYPOTHESIS 
W 
TESTABLE 
CONSEQUENCES 
1 
•> EVIDENCE —* 
EVALUATION 
OF 
HYPOTHESIS 
New, 
augmented 
body of 
knowledge 
NEW 
PROBLEM 
Cycle i n t h i s S t u d y 
Knowledge of 
Community 
D e c i s i o n - m a k i n g 
and P l a n n i n g 
PROBLEM = 
CITIZEN 
PARTICIPATION 
RESEARCH 
PROPOSITION 
i 
INVESTIGATIVE 
DEVICE: 
L e v e l s o f 
S p e c i f i c i t y 
EVIDENCE: 
THEORY 
EVIDENCE: 
EI^PIRICAL 
•ASSESSMENT 
New, 
augmented 
body of 
knowledge 
NEW 
PROBLEM 
Figure 2.2 The Cycle of Procedures (a) in Scientific Method 
and (b) in this Study, 
The conventional process of constructing an hypothesis or research 
proposition is to conduct a preliminary review and assessment of 
information considered to be relevant to the general subject matter, and 
to develop a preliminary set of conclusions by inductive reasoning, 
leading to the formalization of those conclusions in a specific state-
ment - the hypothesis. This statement, either throughout the subsequent 
process of testing, or when drawing the various component analyses 
together, may be modified or reformulated according to the synthesis 
which emerges from the considerations of each component of the 
preliminary hypothesis. The modification process usually consists of 
adding constraining clauses to the original statement. 
In this study, the procedure has been to compose a basic proposition, 
to examine it through the deployment of a particular analytical 
device, to further examine it through the medium of the empirical 
investigation, and to reformulate it as a result of the experience 
of the 'testing' process. This process has not necessarily added 
precision or clarity to the statement; however, it complies with the 
purpose of scientific investigation, which is to progress to an 
improved state of knowledge. There has not been a deliberate attempt 
to fully validate the proposition. This would be largely impossible 
in the present study for two particular reasons; firstly, the 
empirical evidence may be considered to have been derived from an 
atypical commvinity (at least in the Australian context) ; and secondly, 
the proposition is concerned more with qualitative than with 
quantitatively-determined matters. 
In the construction of the preliminary statement an attempt has been 
made to devise a form of words which would 
1. help identify the principal 'pattern' of relevant matters, 
and 
2. help overcome the persistent difficulty in pattern identifi-
cation, which is the obscuration of less immediately 
(18) 
conspicuous but nevertheless relevant matters. 
(17) This is done in Chapter 9. 
(18) Tullock (1966) pp. 124-6. 
It is necessary to point out that the proposition has been used as a 
'means' rather than considered as an 'end'; it has been used as a 
'means' 
1. towards the development of the investigative device (i.e. 
the 'levels of specificity'), and 
2. towards the revelation of the scope of considerations 
which are relevant to citizen participation. 
From the broad view of the political context of planning, community 
decision-making and acts of citizen participation which occupied 
Chapter 1, it is possible to identify some of the likely important 
determinants of the feasibility and style of citizen participation in 
planning. In summary, these may be described as the nature of planning, 
the processes by which the objectives of planning are achieved, and the 
political milieu of which planning is an integral part. Therefore, from 
the preliminary discussion in Chapter 1 it is possible to compose a 
research proposition that, 
THE FEASIBILITY AND STYLE OF CITIZEN PARTICIPATION IN 
PLANNING IS DETERMINED LARGELY BY THE NATURE AITO PROCESSES 
OF PLANNING AND THE POLITICAL NATURE OF COMMUNITY DECISION-
MAKING. 
This proposition is examined in Part 2 (Chapters 3,4,5,6 and 7) of the 
thesis. 
3. The 'levels of specificity' (Figure 2.3) 
In the course of the examination it became apparent that the scope of 
the two principal determinants was very extensive and that each was 
capable of fragmentation into a number of components; in addition it 
was evident that each of these components would be capable of further 
division. This process of progressive sub-division of the two 
principal matters readily lent itself to a conceptual device composed 
of inter-linked 'levels' or strata, and to an expectation that it should 
be possible to achieve an improved understanding of citizen participation 
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as each 'level' was progressively examined. Thus, the conceptual 
device was structured as an investigative tool, with each 'level' being 
concerned with an area of investigation derived from the previous or 
higher 'level'. Each 'level' contributes to an improved awareness of 
the intricacies of citizen participation, and contributes to the develop-
ment of an Increased specification of the diversity of matters 
pertinent to citizen participation. The device came to be considered 
and used, therefore, as a structure composed of 'levels of specificity'. 
It is appropriate at this point, and to conclude this introductory 
part of the thesis, to revise the statement of the process adopted for 
the research. The process followed in the research has been as 
follows: 
S tep 1: an examination of the general context * 
of community decision-making; Ch. 1 
Step 2: the development of the research method 
and the derivation of the research 
proposition; Ch. 2 
Step 3: the subdivision of the proposition to 
the first level of specificity, 
considering 
a) the general nature and process 
of planning, and Ch. 3 
b) the political environment of 
community decision-making; , Ch. 4 
Step 4: the identification of further sub-
divisions to a second level of 
specificity, considering 
a) the principal participants and 
participant groups, and Ch. 5 
b) the means and processes of 
participation; Ch. 6 
Step 5: the continuation of the process of 
subdivision, to a third level of 
specificity, considering Ch. 7 
* References are to the Chapters in which these matters are 
considered. 
a) the influence of factors contri-
buting to the distribution of power 
between participants, the state of 
apathy, and the impact of the 
conmiunication media on participation, 
b) the requirements of staff, time and 
money to effectively facilitate the 
means and processes of participation; 
Step 6: an empirical study of planning and 
participation in Brisbane; Ch. 8 
Step 7: an overall assessment of the research, 
considering its relationship to the 
general research area of community 
decision-making and possible future 
directions for research in this subject 
area Ch. 9 
This process was a developed response to the realization that, in order 
to achieve a reasonable understanding of the phenomenon of citizen 
participation, it would be helpful to progressively subdivide the 
subject into component parts; this realization dawned particularly 
during the examination of relevant theory, and it was confirmed 
during the empirical investigation of planning and participation in 
(19) Brisbane. Therefore, the investigative device - the 'levels of 
specificity' - evolved during the research process; it was not a 
preconceived analytical tool. 
To reiterate the point made at the outset of this chapter, the research 
reported in this thesis represents an attempt to contribute to an 
improvement in the current awareness of the important matters concerned 
with citizen participation in planning; this contribution is made 
through (a) an examination of relevant theory; and (b) an empirical 
investigation, and it is facilitated by a specially-developed 
investigative device. 
(19) Reported in Chapter 8. 
PART 2 : EXAMINATION OF THE 'LEVELS OF SPECIFICITY' 
Considerations in this part are entertained in order to develop a 
reasonable comprehension of 
"... the most backward of all human institutions and habits.,. 
- policymaking and decisionmaking." 
At the first level of specificity 
In the first chapter of this part consideration is given to the nature 
of planning, and the processes by which planning is pursued. In 
considering the planning process attention is given to the conventional 
Geddesian triad, to a number of theoretical process statements, and to 
a number of operational processes of plan-making and development 
control. 
As a second stage in the development of a comprehension of community 
decision-making, and still at the first level of specificity, 
consideration is given to an assessment of political styles, and of 
some possible interpretations of two key concepts - 'representation' 
and 'the public interest'. 
It is the purpose of these first two chapters in .this part of the 
thesis to examine broad subjects in such a way as to probe their 
significance in the political context of planning, and to begin a 
process whereby the broad matters could be subdivided into their 
component parts to facilitate a better understanding of each. In the 
terminology used in this thesis, this examination has been conducted 
at the first level of specificity. These matters, although rather 
obvious to even a casual student of the subject, are not well understood; 
there is no clear appreciation of them by political scientists, and 
many engaged in the planning process exhibit little evidence of anything 
(1) Dror (1971) p. 24. 
more than a shallow knowledge of them. From that position it is 
possible, and convenient, to proceed to the subdivision of the two 
principal matters identified at the first level; this is achieved 
by deriving two further substantial matters at the second level of 
specificity, and deriving more at the third level of specificity. 
At the second level of specificity 
The two principal matters considered at this level of specificity are: 
a) the participants in the strategies of participation and 
the planning process; and 
b) the means or techniques of citizen participation. 
These matters are clearly inter-related, both at the second level of 
specificity, and the level from which they have been derived. However, 
it has been necessary to consider them separately in order to 
facilitate an improved understanding of each. 
At the third level of specificity 
As at the previous two levels there is a degree of interpenetration 
of the matters at this level, although for the sake of the search for 
orderliness and clarity it has been necessary to Identify particular 
matters for comment and examination. At this level six matters have 
been identified. These are: 
^ the factors which influence the distribution of power between 
individual parties; 
* the nature of public apathy; 
* the role of the media as a participant; 
* the staff required to implement strategies of citizen 
participation; 
* the time taken to indulge in these practices; and 
* the costs involved. 
Of these six matters, it may be suggested that the first three are 
derived particularly, but not exclusively, from the examination of 
the nature of the participants in the planning process, and that the 
remaining three are derived particularly, but not exclusively, from 
the examination of the means of participation (Figure 2.3). As 
before, this simple categorization has been made to impose order on 
the examination, rather than to imply necessarily a 'real world' 
relationship. 
The scheme of Part 2 
In the five chapters of this Part the investigation of citizen participat-
ion is advanced through three levels of specificity. Chapter 3 
examines the nature and processes of planning, while in Chapter 4 
there is an investigation of the political nature of community decision-
making. Chapter 5 draws attention to the variety of participants 
which may be involved in the planning process; Chapter 6 is concerned 
with an investigation of the means or techniques which are available 
to facilitate or accommodate citizen participation in the planning 
process. The final chapter (7) of this part is concerned with a more 
summary examination of a number of matters at the third level of 
specificity, three political matters derived largely from Chapter 5, 
and three organizational matters derived largely from Chapter 6. 
CHAPTER 3 
i t THE NATURE AND PROCESSES OF PLANNING 
INTRODUCTION 
The basis of modern planning is composed of many different dimensions 
and perspectives; the nature and processes of planning are essential-
ly responses to prevailing or emerging political, social, economic, 
professional and technical conditions. These responses have usually 
taken one of three forms - creative idealism, social responsibility, 
or technical realism; but it is the integrated development of these 
perspectives which has fashioned planning as a distinct discipline and 
profession, and incidentally contributed to some of the difficulties 
which have been experienced in recent years. In a recent description 
of the evolution of the practice of planning in Britain, it has been 
suggested that planning is characterized by 
"a combination of religious purpose, social justice, 
egalitarianlsm, political radicalism and aesthetic 
considerations of civic art and design ,.. scientific 
utopianism." 
Planning is a responsive and intervening activity, and its nature and 
style at any time is determined largely by the demands made on it by 
the community; therefore, the nature and processes of planning are 
(2) 
seldom static. In this chapter some of the cardinal features of 
the nature of planning are identified, and consideration is given to 
a number of planning process statements in which opportunities for 
citizen participation are stated explicitly. 
(1) Cherry (1974) pp. 245, 246. 
(2) Cherry (1974) chapter 11; Hall (1973). 
THE NATURE OF PLANNING 
In a consideration of the nature and aims of planning it has been 
suggested that the creation of a physical environment capable of 
satisfactorily accommodating and sustaining the major expressions of 
contemporary and foreseeable social life and welfare is one of the 
principal measures towards social improvement which may be pursued 
once the serious problems of starvation, shelter, illiteracy and 
(3) 
political oppression have been substantially solved. It has become 
customary to conceive of the purpose of planning to ensure that a 
diversity of life-styles could be promoted harmoniously and achieved 
within a carefully planned physical environment; the crucial point 
of the nature of this kind of planning is its spatial perspective. 
In recent years, however, there has been an increasing tendency to 
consider the method of planning as much as the objects of planning and 
the content of plans. For example, there is a growing body of 
opinion that 
"planning is a process, a process of human thought and ... 
action based upon that thought." 
This approach to planning has been largely derived from the conception 
that 'physical' planning is a particular branch of a general planning 
discipline derived from scientific method generally and from systems 
theory and cybernetics particularly. The precision of the under-
pinnings of 'physical' planning is largely a matter of philosophical 
discaission; however, it is becoming more commonplace for the 
concentration of effort in planning to be diverted from the social, 
economic and particularly the physical aspects of the plan and 
directed towards the dynamic relationships of the various sub-systems 
in the overall urban or regional system, and to the process by which 
the formula for action (i.e. the plan), may be formulated. These 
(3) Keeble (1961) p. 1, 
(4) Chadwick (1971) p. 24. 
(5) Chadwick (1971), Faludi (1973a), McLoughlin (1969). This tendency 
has been derived frcmi, and largely supported by, the vast litera-
ture related to the science of cybernetics. It has led to 
attention being diverted from finite 'blueprint' plans towards 
'process' plans. (Faludi, (1973a) Ch. 7 ) . 
developments have substantially changed the nature of planning: the 
change has been frcjm an exercise particularly intuitive, clothed in 
professional mystic^ue, and conceptually simple, to one in which the 
entire planning process (i.e., including its various design and 
concept components) is more clearly articulated, more logical and more 
explicit. 
Contributing to this changed nature of planning have been three 
separate, but compatible and complementary matters; one has been 
concerned with the increased realization of the complexity of 
planning, another with the problems of political 'interference', and 
a third with the increasing realization that planning is a force for 
(6) 
social change. These three matters are considered briefly in the 
following paragraphs. 
(1) TKe recent and gradual introduction of scientific methods and 
technological aids to the planning process has not made much of 
the planning activity easier. Certainly the tedious processes of 
information storage and retrieval, detailed calculations and the 
identification of the sequence of activities to be undertaken has 
profited from the facility of automation; however, in planning 
the variables are often much less susceptible to control, and at 
the decision-making stage, the responsibility to make the 
decision is taken by people rather than machines. Therefore, as 
has been remarked by many critics of the 'new planning science', 
it is more difficult and a little less feasible to apply the 
processes and techniques associated with cybernetics to planning 
than it is to the problems of space exploration. To substantiate 
this view of the peculiarly complex nature of planning the 
following three points may be made: 
* Although space exploration presents many technical problems, 
there are two features which make it a relatively simple 
exercise in problem-solving. Firstly, the objectives are 
simple - essentially to achieve a moon-landing, or a landing 
on another planet, or a circuit of the earth. Secondly, the 
processes and 'laws' involved are mostly from physical science. 
(6) For example, Bailey (1975); Hall (1974); Keeble (1961). 
and these are generally well understood or capable of being 
understood (and therefore controlled) after suitable 
laboratory experiment. 
* In contrast, the exercise of planning is exceedingly complex. 
The basic objective or set of objectives is not well under-
stood, or not approved without reservation, and the guidelines 
being followed might well incorporate objectives which are 
largely incompatible. In addition, most of the processes 
which need controlling incorporate the human variable which 
is both less well understood and less capable of certain 
control than variables and processes in physical science. 
* Although it may be argued that 'physical' planning is one 
branch of a general planning discipline with a shared 
methodology, 'physical' planning is particularly characterized 
by a nature, and problem-environment which is multi-
dimensional and composed of multiples of objectives. For 
example, this form of planning is concerned to balance the 
advantages of preserving an inner city residential district 
against those of developing a new housing area elsewhere, or 
of reconciling the demands of areas with high car ownership 
levels with the maintenance of a public transport system for 
other sectors of the community, or of considering the merits 
of segregating industrial zones against the advantages of 
having local industrial areas close to residential districts. 
Few problems in 'physical' planning have one dimension and a 
single objective. 
The nature of planning has become even more complicated with the 
increasing complexity of developed society; the nature of its 
approach to problem-solving has not necessarily been made more 
certain or more easy by the introduction of the procedures and 
facilities of cybernation. 
(2) The problems of political interference are not peculiar to 
planning, but there is ample evidence that politicians and lay-
men are extremely willing to impose their largely uneducated 
views on the conduct of planning. This situation has been 
described as follows: 
"I think it unlikely that lay directors express opinions 
on the technical merits of one transistor design over 
another, but to adopt the closest parallel I can think 
of, lay councillors are not in the least inhibited 
about making pronouncements regarding the design of 
traffic intersections. The planner in this country 
today finds it extremely difficult to bring into 
operation more than a tiny proportion of his technical 
expertise. In fact, his gifts as advocate and persuad-
er are likely to play a much larger part in determining 
his ultimate success or failure in relation to a 
particular project than his technical competence.... 
(However) In order to bring our physical environment up 
to a standard commensurate with that of our gadgets, we 
need very badly to give him a somewhat freer hand....to 
the extent of confining lay intervention to the 
approval of each important item of proposed policy and 
each stage in plan-making, rather than continuing a sys-
tem which has as an important feature month by month ,„. 
lay dabbling." 
(3) The third matter is perhaps more contentious. As planning is 
essentially, at least ultimately, a political matter, and as 
political decision-making is concerned with the distribution and 
use of power, it may be argued that the activity of planning may 
be one instrimient to bring about social change by means of social 
(B) 
control. However, although born out of the philosophy of 
socialism and radicalism, and despite its general pervasiveness 
as a management technicgue with a future-orientation, planning as 
a social activity is concerned more with the pursuit of 
conformity and balance in the urban system (in each of the 
economic, social, physical and political sub-systems) than it is 
with change per se. In this respect, it has been suggested that 
planning is particularly concerned 
(9) 
"to monitor deviance and engineer conformity," 
There are other interpretations of the nature of planning, but these 
(7) Keeble (1961) pp. 4, 5. 
(8) For example, Goodman (197 2) has suggested that planners are the 
'soft cops' of the socio-political system in society. 
(9) Bailey (1975) p. 15. 
three are representative of the three typical or principal 
approaches. In summary, the nature of planning may be identified 
as being composed of a variable mixture of some (or all) of the 
following matters; 
* the spatial arrangement of objects and areas; 
* a process of preparing in an orderly and explicit manner for 
the future; 
* an activity of some complexity, having to cope, often 
simultaneously, with 
uncontrollable variables - especially derived from the 
htiman element; 
- a diversity of spatial types and 'levels' of organization or 
consideration - i.e. from a building or group of buildings, 
through districts and areas of a primary land use, to town 
and regional levels; 
a diversity of objectives - derived in respect of different 
land uses, ccmmunity group aspirations, political expediency, 
and so on - often in conflict and incapable of easy 
compatible resolution; 
political interference in the decision-making process, some-
times of a technically ignorant variety; this interference 
is derived from elected representatives, individual laymen, 
and representatives of particular interest groups. 
* a potential vehicle for bringing about social change - by 
modifying the parameters of the physical environment of groups 
'enjoying' particular life-styles. 
As there is no general consensus of the nature and purpose of planning, 
(10) It is possible to detect a particular strength of one or other of 
these three interpretations according to the sources consulted. 
For example, the more philosophical and systems-related approach 
is identified significantly with, for example, Faludi, Chadwick, 
McLoughlin, Chapln, Friedmann; the more politically conscious-
ness approach is the principal interpretation of, for example, 
Rabinovitz, Ranney, Altschuler, Eversley, Bolan, Kaplan; the 
social change approach is particnilarly associated with Cans, 
Goodman, Harvey. 
(Note: contributions from most of these occur in the biblio-
graphy.) 
(11) The distinguishing of three separate but not necessarily exclu-
sive interpretations of the nature and purpose of planning should 
not be considered as, in aggregate, necessarily affording a 
general consensus. 
there is a danger that the practice of planning might become irrelevant 
as the means of solving particular community problems and of shaping 
the future pattern of development. Two recent criticgues of the state 
of the art of planning in Britain and the United States have high-
lighted a number of inadecjuacies in methodology, concept and 
(12) 
technicjues. However, there are clear indications that the planning 
operation is being slowly re-generated by the consideration, if not the 
adoption given to compatible methodologies, concepts and technicgues 
from other branches of the general discipline of planning. These 
changes are being accompanied by an increasing awareness of the need for, 
and a conscious attempt to develop means to make the decision-making 
process in planning more explicit, more logical, and more democratic. 
Two of the principal directions of effort in pursuit of establishing 
[ the legitimacy and identity of planning are: 
(a) the search for means to secure the involvement of laymen 
in the planning process; and 
(b) the determination of the nature and composition of that 
planning process. 
THE PLANNING PROCESS 
In the search for methodological 'purity' planning has sought to 
'adopt' concepts, methodologies and technicgues previously considered 
to be almost peculiar to institutions or organizations such as the 
Rand Corporation of Santa Monica, or the Institute for Operational 
(12) Kaplan (1973); Eversley (1973), 
Research. However, as planning has adjusted to the continuously 
improving awareness of the dynamic element in community affairs, it 
has sought aids to cope with: 
(a) the complexity and diversity of social, physical, economic^ 
budgetary, and political issues; 
(b) the vast assembly of necessary data; 
(c) the recjuirement to translate plans into policies, programmes 
and regulations for action; and 
(d) the rapid rise of community organisations and citizen's 
groups to articulate social matters. 
These, and similar pressures have enlarged the agenda and procedures 
for planning; the recently introduced procedures and processes should 
(13) be construed as 'guides' rather than revised 'blueprints'. 
Although, as was considered previously, the nature of planning does 
not lend itself easily to the deployment of sophisticated techniques 
appropriate to the physical sciences, the use of the 'new' aids should 
overcome the not uncommon tendency in planning to produce the 
"single format, carbon copy, any municipality-will-do, 
instant plan." 
The introduction of process methodology to planning has provided an 
explicit and rational means of reaching decisions, of identifying the 
gamut of pertinent inputs, and the inter-relatedness and interaction 
of the inputs and the appropriate participants. Before the process 
was revealed its validity could be justifiably challenged by the 
excluded participants; the growing "tradition' of revealing the 
process to be used (or which has been used) makes it possible to 
identify exclusions and to make suitable amends. It has been 
suggested that few, if any aspects of the planning process may be 
considered complete without some level of citizen input; further, it 
has been argued that distinct benefits inevitably accrue to all parties 
by mutual consultation and education. Despite the advantages of 
(13) For example, Mocine (1966) has suggested that developments in 
planning process methodology do not provide an exclusive path 
to 'the truth'. 
(14) Wood (1968) p. 245. 
(15) Connor (1972) . 
process methodology the extent to which any planning situation has 
been structured to conform to its guidelines, and by implication, the 
extent to which the opportunities for public involvement have been 
considered and allowed for, has been dependent upon the willingness of 
the traditional decision-makers to share their power, and to the 
willingness and capability of the planning team. For most 
practitioners, the politicians and the public, the whole idea of 
structuring the process of reaching decisions, or even the possibility 
of doing so, is shrouded in mystery. Few official publications have 
done much to clarify matters, or to dispel suspicions. Two 
American business dons have devised a simple model which, it is 
claimed, can accommodate innovation, creativity, and routine 
operations, and can identify the essential steps (from problem 
identification to implementation of the solution) in a manner which 
is comprehensible to all potential participants; they claim that 
their model is 
(If.) 
"a viable process for involving various reference groups". 
The extent to which the opportunities for public involvement are 
built-in to, or are implicit in the decision-making structure may set 
the context in which to consider the validity or suitability of the 
disclosed planning process. A recent exposure of the possibility of 
controlling particular decision-making situations, which effectively 
usurps the expected operation of traditional democratic procedures 
and rights, strengthens the case for the generation and revelation of 
(17) 
the intended planning process. 
In the review which follows, particular attention is given to the 
identifiable opportunities for citizen participation. Firstly, an 
assessment is made of the traditional Geddesian process model of 
'survey-analysis-plan'. Subsecguently, consideration is given to a 
number of theoretical statements and models, and finally a review is 
made of a niimber of operational or advisory processes concerned 
with plan-making and with development control. 
(16) Van de Ven, Delbecq (1972) p. 6. 
(17) Levin (1973) . He describes the capacity of some participants to 
occupy a 'decision space' so as to limit the scope for other 
contributions - a particular type of filibuster. 
1. The Geddesian Model 
Patrick Geddes has been credited as the author and inspiration of a 
number of conceptual aids which have become useful starting-points 
for many considerations in planning theory and practice. Notable 
amongst these are his interpretation of Le Play's classic triad, 
PLACE-WORK-FOLK, and of particular relevance to the present discussion 
of the planning process, the simple notion of SURVEY-ANALYSIS-PLAN 
(Figure 3.1). This simple concept forms the basis of the more complex 
processes devised to identify the myriad dimensions of system inter-
relationships and feedbacks; when the particular contextual trappings, 
the esoteric embellishments and elaborations are removed, the residual 
process bears close resemblance to the Geddesian model. The precise 
derivation of the triad is obscure, but there are two strong clues in 
Geddes' classic work. Cities in Evolution (1915); firstly, he states, 
f 18) 
"...the survey prepares for and points towards the plan" , and 
secondly, he suggests that "our science (thus) cannot but point to 
(19) 
action, our diagnosis to treatment." There is no conspicuous 
discussion of the elements of the triad, nor of the triad itself, so 
that all the references made to it in most of the discussions of 
process methodology must draw their references from such statements 
as these. 
It is in the later chapters of Cities in Evolution that Geddes 
reveals his interpretation of citizen participation in the process of 
plan-making. He remarks upon three means of involvement: involvement 
by education through public exhibitions, active participation in the 
collection of information, and involvement in offering alternative 
planning solutions and proposals to those of the planning authority 
or its consultants. 
(18) Geddes (1915) p. xxvi. 
(19) Geddes (1915) p. xxvii. 
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At a congress of museum curators held in Dundee in 1907, Geddes 
charged his audience with failing to communicate with large sections 
of the community. This failure was attributed to the limited scope 
of many exhibitions. Geddes' proposition was that the scope should be 
extended to capture the interest and imagination of wide sections of 
the ccmmunity, even if, in so doing, it resulted in pandering to some 
of the particular causes of well-intentioned community groups. Such 
action, Geddes suggested, would be likely to engender a sympathetic 
public attitude towards the conduct of planning by giving expression 
to coimnunity matters, and by revealing the context of constraints and 
opportunities which effectively give shape to planning proposals. To 
help with the collection of relevant information, Geddes proposed that 
the public should be invited to assist; particularly, he suggested 
that the labour of schoolchildren be enlisted. His rationale was that 
schoolchildren learn by doing, and that, having learnt, are likely to 
communicate their newly-accguired knowledge to friends and parents; in 
any event, the children of one period become potentially better-
informed adults. In the promotion of 'learning-by-doing' Geddes was 
seeking to extend the aggregate of public awareness, and the 
development of a more socially and environmentally conscious popula-
tion. The involvement procedures he advocated for the phase of plan 
generation included the development of a heightened awareness of 
potential plan solutions from a familiarity with (by exposure to) 
sample solutions to similar situations from other cities and districts 
displayed in an exhibition, an invitation to 'post' personalized 
solutions and design suggestions, and a general and open invitation to 
become committed to "public and journalistic cliscussion" of the 
propositions. Geddes' suggestions went further: he proposed the city 
should pay the appropriate professional scale fee to any laymen whose 
proposals were finally incorporated in the plan. 
For all its simplicity, and its innovations, the Geddesian model has 
been subjected to criticism, particularly from the proponents of'the 
'new planning science'. Many planning exercises commence with the 
survey phase, a phase during which much of the information collection 
is both unselective and uncritical, almost as if the process is a 
(20) Geddes (1915) p. 130. 
ritual. The possibility of this occurrence would be increased if 
untrained surveyors were to be used - and this was one of Geddes' 
most insistent proposals. 
2. Process methodology 
The specialist literature on process methodology is growing at a 
phenomenal rate. In this vast source, two directions of effort may 
be discerned, one of which is concerned with the secjuence of 
operations leading to the production of a plan, and the other of 
which is attentive to the socio-political and psychological facets of 
decision-making per se. Chadwick in answering his own cguestion, 
'what is planning?' declares "planning is a process, a process of 
(21) 
human thought and action based upon that thought". This 
(22) 
observation, along with others in the same vein , contends that 
planning has for too long concentrated on the physical artefacts of 
the exercise (i.e. the plans and other documentation), and has given 
too little attention to the processes of plan-making and the art of 
judgement. The second of these matters is particularly conducive to 
the prescription of opportunities for citizen participation. 
(23) 
It has been suggested that planning "is a messy operation" ; it is 
difficult to conceive of planning in any other way, if only because of 
its need to accommodate the responses of uncontrollable variables, 
particularly manifest in the will of the people. However, the 
planning process need not be a description of how planning is done; 
rather, it should be a conceptual framework for rational action by 
which substantive decisions may be reached. 
Attention is given in the following paragraphs to a brief considera-
tion of a selection of processes from the literature of planning 
(21) Chadwick (1971) p. 24. 
(22) For example, McLoughlin (1969); Eversley (1973); Friedmann 
(1969) ; Faludi (1973a) . 
(23) Faludi (1973a) p. 81. 
theory which have incorporated explicit opportunities for citizen 
participation. 
* Travis (1969). In his inaugural address Travis described 
planning as "a key synoptic problem-solving activity...,a 
(24) process with a logical sequence." His diagrammatic process 
(Figure 3.1) incorporates a continuing control mechanism, a 
'brain' which activates and responds to the secguence of 
activities. In the 'brain' are five intersecting cells -
public relations education, user research, private sector, 
applied theoretical research, and public participation; these 
are expected to continuously shape the direction of the plan 
process. 
* Kozlowski (1970). A refinement of the Travis model, though 
approached from a different viewpoint, is the linear process of 
Kozlowski. His hypothesis for an integrated planning process 
(Figure 3.1) operates in a total context of public interest and 
participation with interactions between the planning team and 
various sections of the community. In operational terms, 
Kozlowski has nominated four critical points at which citizen 
participation contributes to the sieving of likely solutions to 
goal statements; these points are at the stage of goal 
formulation, the verification of the goal statements and the 
selection of options, the choice of the preferred option, and 
the ultimate sanction of the plan. These four opportunities 
probably are representative of the minimum conducive to the 
description of meaningful public involvement. 
Roberts (1974). Mere elaborations of the Geddesian simple model 
fail to produce an integrated planning process, because they 
fail to accord with the thought or decision processes most 
likely to solve problems. The present state of the process art, 
(24) Travis (1969) p. 96. 
therefore, results in the majority of cases in the adoption of 
plan-making systems which are "unicguely cumbersome and 
(25) 
wasteful" and scarcely capable of accommodating an adecguate 
level of piiblic input. Robert's schema is not strictly in the 
mainstream of process methodology: it is a device to indicate 
the possible location in the process of particular analytical or 
predictive techniques. For the purposes of the present 
discussion, it is useful to note Robert's division of the 
process activities into two participant 'spaces', one concerned 
with the activities of 'the planners', and the other with the 
activities of 'the community', either directly or through the 
conventional democratic representational system by politicians. 
In her process the activity of citizen participation is 
described as a 'relevant technique' at the stage of the 
evaluation of alternative policies and programmes, although the 
activities of goal specification and refinement are located 
within the scope of both participant 'spaces'. However, in her 
(26) discussion on communication in planning , Roberts suggests 
that communication between parties in plan-making is possibly a 
continuing activity, and that despite the tendency for 
statutory obligations to apply to specific points in the process, 
the dialogue, or the participation, should be prescriptive to 
most if not all points, 
* McConnell (1969). The particular usefulness of the brief 
statement of an idealised planning process by McConnell is its 
identification of three parallel and interconnected streams of 
activity; the survey, the formulation of the plan, and the 
political prescription. As far as citizen participation is 
concerned, McConnell specifies the significant input to the 
determination of goals and objectives, to the expression of 
public demand and political preference, and to the series of 
negotiations between planners, interested organizations, other 
authorities and levels of government. The structure of the 
process accommodates the importance of the determination of 
(25) Batty, cited in Roberts (1974) p. 55. 
(26) Roberts (1974) chapter 10, 
93 
plan and policy preferences by means of public and (or) 
political resolution. This flexibility is a useful feature of 
the McConnell process. 
* McDonald (1969). The McDonald process (Figure 3.2) differs from 
the others considered in this section in so far as it is drawn 
to accommodate the involvement aspirations of a particular 
interest group - a local amenity society. The model concentrates 
on the potential opportunities for interest group participation, 
opportunities of awareness (being informed of proposals and 
postulated possibilities), and opportunities for action. Most 
processes are drawn from the viewpoint of the planners or the 
politicians; the different perspective of the McDonald process, 
therefore, serves to highlight the aspirations of organised 
groups with interests needed to be considered. 
* Van de Ven - Delbecq (1972), Finally, in this brief considera-
tion of theoretical constructs reference is made to the Van de 
Ven - Delbecq process devised for use in regional planning 
programmes. The purpose of this process was to disaggregate the 
secguence of problem-solving stages into "a workable set of task 
phases", the phases providing benchmarks for a process which 
might be prejudiced by the omission or operational failure of 
any one. The process identifies at each of the key phases the 
appropriate 'reference groups' of laymen, politicians or experts, 
which need to be involved: 
"a guiding norm in the initial feasibility study is that 
all reference groups (e.g. citizens, environmental 
action groups, university scientists and regional 
organizations) having technical and working knowledge 
of the land use program should have the opportunity to 
participate in defining the general nature of the 
emerging program." 
From this early introduction of public inputs, the formula 
proceeds to recommend that conscious attempts be made to 
(27) Van de Ven and Delbecq (197 2) p. 11, 
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delegate certain planning tasks to appropriate reference groups 
rather than resort to the wholesale import of consultant expert 
skills. To achieve the most viable approach to planning, the 
model proposes the dispersion of participant reference groups 
throughout the plan-making organisation to monitor each activity, 
the resolution of any differences being reserved to open 
meetings. The model sets out to accommodate the desirable 
traits of flexibility (i,e. to be capable of reacting and 
responding to changed decision-making circumstances), innova-
tion and creativity, and political acceptability, with particular 
emphasis on the desirability of minimising the status and other 
distinctions between the participants. 
3. Operational Processes 
In order to achieve a balance to considerations of the planning 
process, a brief review is made of a number of situations for which a 
process has been devised, and in which opportunities for public 
involvement have been differentially provided. The range of 
operational models to be considered includes (a) the advisory 
network published by DOE, (b) a selection from the Boyce, Day, 
McDonald compendium of case studies, (c) a sub-regional plan and 
(d) the general process of development control. 
(28) 
* Management Networks Although not strictly an operational 
process, the activity sequence described by DOE serves as a 
model likely to be adopted (possibly without serious modifica-
tion) by many British planning authorities in their preparation 
of a structure plan. The handbook records that 
"inevitably, the process of preparing such a plan will be 
a complex operation stringing together the activities 
not only of other departments of the planning authori-
ties but also those of other authorities, members and (29) groups of the public and government departments." 
(28) DOE (1971) . 
(29) DOE (1971) p. 1. 
Intended as a graphic rationalisation of an inherently complex 
process, the model identifies the sequence of activities, and 
the decisions required; it traces the inter-relationships and 
identifies the principal participants at each phase. As is 
usual with quasi-official publications, the handbook draws 
attention to the constraints upon the use of the network with 
particular regard to the peculiarities of each planning 
situation, and the opportunities afforded by continuous advances 
in the state of planning theory; in addition, it draws 
attention to the severe parameters appropriate to all plan-
making situations, and particularly those parameters which 
significantly circumscribe the operation of citizen participa-
tion programmes - i.e. the practical limitations imposed by 
time, costs, equipment and skills. The parties to participation 
are identified, embracing appropriate public authorities, 
statutory bodies, other tiers of government, ad hoc steering 
groups, and the public. 
The handbook describes and discusses both the simplified nine-
step process and a comprehensive process of 107 listed 
activities. The opportunities for public involvement are 
identified in the appropriate strand of the process. A small 
niimber are nominated expressly, but there are implied 
opportunities at other points of the process, that is, unless 
the public is considered to adopt a state of informed 
suspended animation between the explicit opportunities for 
involvement. It is necessary to believe that other opportunities 
exist, otherwise there is a distinct discrepancy between the 
(31) 
Skeffington guidelines , the Development Plans manual 
(32) 
description of participation , and the brief schedule of 
five participant activities expressed in the model. If the 
postulated network is to be interpreted as at face value, there 
(30) The handbook is a companion volume to the Development Plans 
Manual (1970) and should be considered within the obligatory 
and discretionary context of current British planning legis-
lation. 
(31) Skeffington (1968) para 5: "The act of sharing in the formu-
lation of policies and proposals." (But, see para 37.) 
(32) DOE (1970): an "expression of views and collaboration by the 
public in the processes that lead to the formulation of aims, 
policies proposals in a structure or local plan." p. 97. 
is no invitation to the public to assist with the formulation of 
aims, and there is a clear proposition that the local planning 
authority determines the available plan options and nominates a 
preferred solution before inviting the public to make 
representations. There is little to criticize in the process 
as a management network, but the opportunities it affords the 
public to participate in plan-making are few. 
* Metropolitan scale plan-making processes (U.S.A.) In the review 
(33) . .^. 
of thirteen operational processes in the U.S.A. , significant 
differences in methodology adopted were exposed. The purpose of 
the review was to assess the phase of alternative plan 
generation; amongst the contributory reasons for this approach 
were a nimiber pertinent to the concerns of citizen participation. 
These reasons were, firstly, that the need to develop alternative 
plan solutions would ensure a useful interaction of professional, 
(34) public and political groups ; secondly, that the public would 
be motivated to consider future life-styles, and to attach 
values to pertinent matters ; and thirdly, that the public 
and the elected representatives would be brought into an 
educational process from which they would increase their 
appreciation of the process and value-implications of planning 
per se. From the introductory commentary on the composition 
of the process, it is clear that the authors consider the 
operations of planning to be iterative and incremental, and that 
the ongoing decision-making process may be efficiently conducted 
"on the basis of co-operative decisions and joint action by 
conflicting groups" with "the distribution of control and 
participation amongst various types and levels of government, 
(37) 
private interests, and institutions," Thus, Boyce and his 
(33) Boyce, Day and McDonald (1970) 
(34) Boyce et al. (1970) p. 2. 
(35) Boyce et al. (1970) p. 31. 
(36) Boyce et al. (1970) p. 31. 
(37) Boyce et al. (1970) p. 10, 
co-authors view the plan-making process within a pervading 
context of participation by many actors. Plan evaluation has 
been recognised as both implicit and explicit; the implicit 
form (which is primarily technical, and which is essentially 
the domain of technical and professional staff, and quasi-
political ad hoc committees) is almost without external parti-
cipation, whereas the explicit form (in which the more general 
political issues are amenable to lay discussion and comment) is 
undeniably participationist. 
Seven studies were isolated and exposed by Boyce and his co-
authors for detailed examination. Of these, four contribute 
little to the study of participation practices involving the 
public ; the other three - Chicago, Milwaukee and 
Minneapolis-St, Paul - reveal useful indicators of the extent 
to which planning practice in the United States is prepared to 
acccaramodate meaningful strategies of public involvement. The 
observations which follow are based on the analyses of these 
three studies. 
In each of the three studies there is clear evidence of the 
impact of outside (i.e. public) opinion, information and 
attempts at coercion on the plan-making exercise, and particul-
arly upon the planning staff; this impact does not appear to 
be consistent in respect of intensity, time and duration, or of 
decision-making level. There was a coincidence in the sequence 
of opportunities for 'external' involvement, which may be 
summarised chronologically as follows: 
1. the attitudes of the citizens, and their goal statements 
were sought at one of the earliest phases of the process, 
and were used to structure the process (for example, 
(39) 
Chicago, p, 246). 
(38) These are Baltimore ("external evaluation was more or less non-
existent until the closing stages", p. 167), Boston ("public 
evaluation appears to have been almost non-existent...The study 
has been viewed as a professional task", p. 212), New York 
(there was a "belief that public interest was not great enough", 
p. 3 91), and Philadelphia (on the matter of public participation 
"there is nothing to report", p. 419). 
(39) These citations refer to the case studies reported by Boyce et 
al. (1970). 
2. the information collection and collation operations were 
contributed to by external participants, who pursued the 
matters through to late policy stages (for example, 
Minneapolis-St. Paul, p. 354). 
3. the publication of technical reports for public review 
and study; these reports contained either survey 
information or notes on proposals and policies. Signifi-
cant use was made by some agencies of popular communica-
tions devices; for example, Milwaukee prided itself on 
the calibre of its documentation for public consumption, 
while Minneapolis-St, Paul produced both a simplified 
development guide and a film to assist the education 
programme. 
4. the holding of public meetings ('hearings'), both in the 
form of informal gatherings and as formal local 
conferences; the purposes of these were to achieve 
refinement of the matters and to define clear recommenda-
tions as a result of "openly arriving at agreement" 
(Milwaiikee, p. 318) , with or without the use of the 
"standard interrogation" questionnaire system 
(Minneapolis-St. Paul, Chicago). 
5. the holding of seminars, with discussions by expert panels 
(Minneapolis-St. Paul), 
6. the continuous review and refinement of alternatives, with 
ccjmmunity preference expressions being given due weight, 
leading to the publication of a consensus manipulated 
preferred plan. 
The Chicago programme was conceived in three phases (Figure 3,2); 
the first was initiation, which involved prepatory work on 
publications and the development of an organisation to incorpor-
ate citizen participation; the second was dialogue, a continuing 
process of premeditated, serious and valid exchanges between all 
participants to the plan-making operation; and finally, 
feedback, i.e. the response of participants at critical stages 
(40) "Since seme of these modifications were eventually incorporated 
and other suggestions were at least examined, we have here very 
concrete evidence of the review process fulfilling a valuable 
function." Boyce et al. (1970) p. 318. 
in the ongoing process of decision-making 
* A sub-regional process (Britain). The South Hampshire Draft 
(41) 
Structure Plan was the product of three years of data 
collection, modelling, forecasting, evaluation and public 
consultation by a specially created planning agency, the South 
Hampshire Technical Plan Unit. The guiding political body, the 
Advisory Committee, adopted the general principles of the 
Skeffington Report as the basis for public involvement in the 
preparation of the structure plan, and set key stages in the 
process for overt participation whilst advocating a continuous 
dialogue between itself, technical planners, and all manner of 
interested parties. 
The process adopted for the preparation of the plan was composed 
of six phases (Figure 3.2); (1) the identification of problems 
and opportunities in the subregion; (2) the development and 
expression of aims to give direction to the plan; (3) the 
refinement of (2) into operationalised objectives and planning 
criteria; (4) the development of alternative solutions; 
(5) the systematic evaluation of the alternatives; (6) the 
continuous public monitoring of the activities in the process. 
A number of 'umbrella' representative organs were created, 
consisting of representatives from the organisations wishing to 
be involved in the decision process. In addition, a number of 
voluntary study groups were established under the auspices of 
the Workers' Educational Association, These bases of formal 
participation, and the inputs from responses to questionnaire 
surveys facilitated an almost continuous process of involvement. 
It may be suggested that the participation programme achieved 
significant advances in the public awareness of the concepts and 
operations of planning. 
(41) SHTU (1973) 
(42) Participation and the process of development control. In a 
review of development control practices, there is an explicit 
description of what has been described as 'the route of a case' 
or the process through which an application for development 
passes from its receipt through to the decision being recorded. 
Experience of the process varies between those (British) 
planning agencies with powers to assess such applications, but 
there is a reasonable degree of similarity in the critical 
administrative and technical procedures, and certainly enough 
to facilitate the drawing of a common 'route' network. The 
first phase is essentially concerned with administrative 
operations conducted within the planning office, to which the 
applicant may contribute further information if asked to do so; 
there is little citizen participation here, except for 'leaks', 
if the development application is either or both huge in scope 
and sensitive. Phase two affords the first opportunity for 
public involvement, occurring in those cases which recguire 
public advertisement. It is necessary however for the public 
to be avid readers of the public notices columns in local news-
papers to be aware that possibly contentious matters are before 
the Council. The third phase may prove to be the most 
protracted, because it may involve very comprehensive consulta-
tions within the planning authority, with statutory bodies and 
other government (local and/or national) departments. This 
phase, largely exclusive of public witness, is concerned with 
the ascertainment of facts, and interpretations, opinions and 
advice from a variety of sources. If the subject of the 
application recguired advertisement, the results of any public 
input will be coordinated with the outcomes of the other (mainly 
technical) consultations. The full spectrum of the consulta-
tions is determined by a combination of precedents (either to 
the situation, or to the site location) and the predisposition 
of the person responsible for considering the application. 
Phase four is concerned with the consideration of the consulta-
tions and the drafting of recommendations. As with most other 
(42) McLoughlin (1973) . 
aspects of the development control process, the considerations 
are particularly technical, and therefore (possibly of necessity) 
'internal' to the conventional contributing forimi. The final 
phase is the representational one, in which the recommendations 
are considered by the elected representatives, and may be 
construed as perhaps the vital participationist activity. Some 
planning authorities have a process which incorporates an 
'overseeing' role by interested elected members, most often 
performed by the chairman of the planning committee and a few 
senior members, operating throughout the consideration process. 
In a few cases, planning authorities have delegated responsibi-
lity for decision-making to the chairman of committee and to 
named senior public officials. These, and similar arrangements, 
are advocated in the interests of greater efficiency (i.e. to 
quicken the pace of decision-making, to reserve to officials 
matters of purely technical concern); however, such procedures 
effectively neutralise the possibility of citizen participation. 
Thus, in a simple process extending through five phases, the 
opportunities for public involvement are not infrecguently 
limited to those the planning authority is charged by statute 
to advertise, or to those which the committee decide to make 
available. 
"It is only by establishing precisely how decisions - or 
kinds of decisions - are reached that one can assess the 
nature of actual participation and the degree of realism 
of those who aspire to increase it." 
It is in order to show the route of decision-making, the secguence of 
events and the action at each of these points, that the explicit 
planning process is drawn. However, it is almost inevitable that the 
stages of potential participation are most often unecgual in opportunity, 
duration, effect, scope and interest; and to further complicate the 
matter, the process of decision-making is so composed of the recycling 
(43) Parry (1973) p. 6. 
of considerations that, in order to remain involved both intellectual 
and physical stamina of a high order are required of any aspiring 
participant. As most citizens are engrossed in a diversity of 
leisure pursuits, each competing for conscious attention, there is an 
inescapable tendency for the citizen commitment and participation to 
be irregular and inconsistent. In such situations there is a clear 
need for the citizen's interests to be shepherded by suitable 
professional advice, and perhaps by advocacy planners. 
In some instances, consultation of the public by institutional bodies 
and government is a matter of mere constitutional propriety; this 
will be so where, at various points in the decision process the 
capacity to 'make' decisions democratically has been prejudiced or 
devalued by previous commitments, some of which may have been entered 
(44) into in 'in-camera' sessions. Another complicating element is the 
practice of role-switching which occurs throughout the decision 
process - from critic, to proponent, to strategist, to expert, to 
mediator and so on. Each role may be performed by a single person at 
different stages of the lengthy and complex decision process; indeed, 
the most successful politicians are adept at this manoeuvring to 
facilitate and maintain their position of influence. 
Political participation is a multifaceted activity. Not only are 
there many roles and many degrees of involvement, but participation 
in the formulation and implementation of policy is a prolonged and 
exhausting activity. More is required than a mark on a ballot paper; 
more is needed than a single syllable response to a questionnaire. 
By its diverse nature, the gamut of participation opportunities 
recguire a variety of specialist skills extending from the recording 
of a vote by a symbol, to the ability to comment rationally and 
constructively on proposals and policies and to proffer valid counter 
argioments. Literature on political organisation recurrently points 
out that as society becomes more politically complex, the role of the 
intelligent amateur becomes increasingly restricted. Modern society 
is too complex, and the expertise levels recguired are too great for 
the general participation opportunities available to the ancient 
(44) This is another constraint on participation (Levin, 1973) 
(See footnote 19). 
Athenians to be possible now. Most advocates of the extension of 
popular participation acknowledge that there are constraints. For 
example, in Athenian democracy, many offices were filled by lot, on 
the presumption that all citizens were equally cgualified to hold 
office; but there were some strategic offices which demanded special 
attributes, and these were filled by election from a list of 
'suitable' candidates. In modern society the spectrum has shifted 
only to the extent that (a) with increased nim±>ers eligible to vote and 
(b) with specialist skills in short supply, the lot has been replaced 
by the election, and the election by appointment. Thus, although the 
number of potential participants has increased, the opportunities for 
direct participation have decreased. 
The opportunities for participation are dictated largely by the style 
of the decision-making process; if this is not made explicit the 
political manipulator may use the situation to foster or to neutralize 
the levels of citizen participation to accord with his own preferences. 
CONCLUSION 
The nature of planning, and the nature of the planning and decision-
making process is such that the means and the occasions by which, and 
the extent to which the public may be involved in the planning process 
are matters which are being clarified through experiment and exper-
ience. However there remains at present a largely inadecguate theory 
base from which to be even reasonably certain that participation will 
be a meaningful, satisfying and useful exercise. There are two 
particrularly important matters deserving further consideration; these 
are the nature of the participants in the planning process, and the 
techniques which may be deployed in order to achieve useful lay 
participation. These are considered in Chapters 5 and 6. 
CHAPTER 4 
4 : THE POLITICAL NATURE OF COMMUNITY DECISION-MAKING 
INTRODUCTION 
How governments plan and make decisions, and then implement those 
decisions has been a matter to which increasing attention has been 
given in recent years. This attention has manifested itself through 
exposure in the popular media, but particularly through the variety 
and multiplicity of scholarly studies which have sought to identify 
who governs, where, when and with what effects. From a review of 
the literature on ccmmunity decision-making and political styles it 
is apparent that the location of concentration has been on local 
government in the United States, and that no general laws have been 
defined. It may be suggested that because the procedure adopted for 
most studies has been the single, dramatic case study rather than the 
comparative perspective, the only 'laws' it would be possible to 
identify would be largely trivial; in contrast, it may be argued 
that it should be possible to devise generally applicable propositions 
by placing the components of each case study along a continuum, 
identifying the extremes and assuming that the general case would lie 
somewhere, perhaps equidistant, between these extremes. 
At the present stage of development, the understanding of the 
significance of different political styles and community decision-
making systems is at a still primitive and uncoordinated level; this 
situation is actually accentuated by the different research perspec-
tives which are addressed to the matter. 
The primary concerns of the investigations into political styles at 
the level of local government are with the decision-making procedures, 
the conduct of the piiblic service, and with the processes of power 
and influence, i.e. particularly with the tactics of the politicians. 
Of these two concerns the second is the most frequent area of research 
and study. The particular perspective of this type of study is an 
attempt to determine 'who governs?' In order to answer this and 
(1) For example, Clark (1968). 
associated questions, a diversity of research styles have been used, 
(2) 
each of which has its proponents and detractors ; the sum of the 
dispute over which methcxiology is most appropriate has tended to 
depress the significance and general applicability of the investiga-
tions. It may be doubted that the precise nature of the decision-
making structure is of much interest to the average citizen. 
Many power-defining studies fail to identify as an important parameter 
the prevailing state or national constitution (or legislation) which 
imposes a particular style or system of government on a community. 
The specific reasons for the imposition, and for the structure which 
has been derived are often lost in anticguity. However, in so far as 
it is possible for siibsecguent political situations to interpret and 
perhaps manipulate an imposed system of government, it is nevertheless 
important to know with as much assurance as possible: 
* how power and influence are distributed; 
* who has access to power (and those who have it); and 
* what political constraints prevail at the time any decision is 
required. 
To summarise these three questions, it is necessary to be able to 
interpret the choice of policies and the way in which they are pursued 
in the best available appreciation of the prevailing political 
context. This is of particular importance in the extent to which 
strategies of citizen participation are encouraged and/or accommodated 
• ^u ^ • • V (3) 
m the decision-making process. 
In this Chapter, attention is given to three important aspects of the 
political nature of decision-making in local ccmmunities. Firstly, 
there is an examination of expressions of political style; secondly, 
there is an analysis of some of the important interpretations which 
(2) For example, it is generally claimed by both partisan and 
impartial commentators that the research procedures of the 
sociologists will almost inevitably lead to the 'discovery' of 
elite power structures, while those procedures of political 
science ecgually inevitably 'discover' plural structures. 
(3) In this connexion, Lineberry and Fowler (1971) have identified 
the constraints placed upon citizen participation even by 
reformist city governments in the United States. 
are possible of the concept of 'representation'; and finally, there 
is a critical analysis of the concept of 'the public interest'. It is 
the purpose of this chapter to consider these three fundamental notions 
at the first level of specificity, as an initial stage in the probing 
of the subject of citizen participation in order to identify matters 
at further levels of specificity. 
POLITICAL STYLE 
As with the other two concepts examined in this chapter, the matter 
of political style remains short of being comprehensively researched 
and understood. This is particularly so in respect of the impact of 
different political styles on planning. As a contribution towards an 
understanding of the interaction of political styles and citizen 
participation, consideration is given in this section (1) to the 
nature of 'typical' models of community decision-making, (2) to a 
particularly comprehensive model of decision-making behaviour, and 
(3) to descriptions of a variety of political styles culled from 
case studies. These considerations are examined subsequently in the 
(4) 
context of planning and participation in Brisbane. 
(4) Chapter 8, 
1. Community decision-making 
The study of community decision-making has developed from a tradition 
of uneven length which may be identified in three areas of study. 
Firstly, the present interest in community decision-making may be 
traced to the work of, for example Machiavelli in the eighteenth 
century, the elitist theorists in the nineteenth century, and the 
political scientists of the twentieth century including, for example. 
Hunter and Dahl. During a similar period of development, there has 
been a parallel interest by sociologists, whose assessment of the 
structure and the processes of influence in community decision-making 
has concentrated more on the characteristics of the participants than 
on the structures or processes themselves. More recently, the social 
psychologists have become intensively involved in community studies; 
however, their main concentrations of attention have been the actors 
at the national level or particular personalities in local government. 
From these three basic approaches 
"the study of community decision-making has evolved 
into something of an intellectual maelstrom". 
In the review of community decision-making which follows, little 
reference will be made to the manifestations of this "intellectual 
maelstrom" - i.e. the arguments concerning research design and 
methodology, the polemics and ideological contexts; rather, the 
review will describe the range of community studies and attempt to 
categorize them. 
Three basic 'models' of community decision-making may be distinguished: 
the traditional-idealist model; the structural models; the process 
models. 
* The Traditional-idealist Model, In this model, the 'decision-making 
process is implemented by "a group of interested local citizens (non-
politicians) ... impartially interested worthies"^^' assisted by a 
professional planner who acts as an advisor. Such a group would 
benevolently determine the future pattern of the community, and draft 
(5) Bolan and Nuttal (1975) p, 9, 
(6) Mann (1964) p. 58. 
and pass the necessary ordinances for zoning, and the sub-division, 
housing and building codes. The professional planner would not be 
interested in local politics; he would be concerned only to carry 
out the necessary surveys, help create the "noble diagram" (i.e. the 
master plan), and assist the drafting of the supporting codes and 
ordinances. 
Although there is no evidence that such a model exists, there is no 
reason why planners should not be "entitled to assert that it 
should".^^^ 
* The Structural Models. There are two distinctly different structural 
models, one concerned with the elitist view of society, the other 
with the pluralist view. The basic proposition of both types of 
model is that community decision-making is determined by the 
'environmental structure', or the context within which the decision 
has to be made. It is argued from this position that if the shape 
and form of that structure can be determined it is possible to 
predict the decisions, and perhaps even the shape and form of the 
decisions. 
The Elitist View. Studies of community decision-making from this 
viewpoint have been particularly influenced by C. Wright Mill's 
(1956) study of decision-making at the national level and Hunter's 
(1953) study which concentrated on the local community level. These, 
and derived studies have two basic assumptions; 
* that power is a constant factor; 
* that the sources of power are wealth, social status and 
(8) 
prestige. 
From these assumptions it is alleged that all matters of significance 
in the community are determined by a small elite group at the apex of 
a structured pyramid, a group whose composition is determined by 
(7) Mann (1964) p. 58. 
(8) Hunter (1953) pp. 6-7. 
cgualities of influence derived from personal attributes such as social 
status and wealth. The elitist view is that this small group wield 
the power, whilst the conventional and visible civic, political, and 
professional leaders are "really functionaries who act at the behest 
(9) 
of those at the top". 
Many community power studies have detected elite structures. However, 
there is no clear evidence from such studies that this is because the 
elite form of community-decision-making is common and widespread, or 
because the intellectual bias of the investigators and the research 
methods used would inevitably detect such structures, or because the 
peculiar nature of the cities investigated would be expected to be 
elitist rather than pluralist in their social and political organiza-
tion. Most of the research conducted in the elitist vein has been 
of local government in the United States. The turbulent urban 
political conditions of the 1960's seem to have momentarily stopped 
the flow of descriptions of the elite-model. 
The Pluralist View. The concept of pluralism has been described as a 
system with 
"a balance of power among overlapping economic, religious, 
ethnic and geographic groupings. Each 'group' has some 
voice in shaping socially binding decisions; each 
constrains and is constrained through the process of 
mutual group adjustment; and all values which encourage 
conflict to proceed within established channels and allow 
initial disagreements to dissolve into compromise .^  . 
solutions." 
According to this view of political style, the determinants of 
influence, such as wealth, status, and prestige, have a variable 
effect on decision-making in accordance with the nature of the issue 
to be decided upon and the time at which the decision is made; thus, 
power and influence 'float' within the community among the different 
(9) Bolan and Nuttall (197 5) p. 11; Hunter (1953) Ch. 4. 
(10) The wide-ranging debate on the research methodology of commun-
ity power studies is set out in Bonjean and Olsen (1971) and 
Walton (1970) . 
(11) Connolly (1969) p. 3. 
groups as the process of decision-making proceeds. In some respects, 
the elitist and the pluralist views are at the opposite ends of a 
continuum of political style, 
Dahl's (1961) study of decision-making in New Haven is the principal 
example of this view. In his study, Dahl detected elites, but 
related their transitory significance according to the significance 
of particular issues rather than pervading all decision-making 
situations. For Dahl, and for most investigators of community 
structures working since the early 1960's, the community decision-
making process has tended to be guided by pluralist, coalition-
producing structures with the characteristics of: 
* a network of influences available to different citizens and 
groups; 
* an unecgual distribution of power sources; 
* a variable permutation of sources of power or influence, 
dependent more on the nature of the issue than on the socio-
economic characteristics of the sources' personalities. 
Despite its inherent attractiveness, the pluralist view has been 
subjected to as an intense level of criticism as the elitist view, 
particularly in respect to the research assumptions and method, and 
to the peculiar nature of the cities and issues chosen for investiga-
tion. It may be claimed, for example, that the pluralist view 
replaces the socio-economic stratification of the elitist view with 
a form of functional stratification. 
There have been attempts to define diffused political styles; for 
example, Sayre and Kaufmann (1960) in their study of New York city 
identified a series of small pyramids rather than the single mammoth 
structure identified by Dahl, 
* The Process Models, The basis of the process models is the 
insistence that the structural features of class structure, interest 
groups, institutions, laws and conventions provide the background to 
decision-making episodes which may be manipulated and changed by the 
dynamics of personality, informal social resources (for example, 
citizen participation) and technical skill. 
The process approach is generally associated with the research of 
Banfield (1961). In this approach, community decision-making is 
interpreted as a transactional process, involving negotiation, 
bargaining and compromise. Each 'actor' in the political process 
interprets rationality according to his own interests and needs; his 
goals are formulated in cognisance of this and of the expected 
behaviour of other potential actors which may be encountered. In the 
political bargaining process the initial goals, and the methcxis to 
achieve them, become adjusted as the transactional situation develops. 
There is, therefore, the pursuit of different interests (resolved and 
rationalised so as to be mutually compatible) rather than the pursuit 
(12) 
of a fully rational and universal public interest. 
Research in recent years has identified a close relationship between 
the discipline of the investigator, the research methodology used, and 
the reported findings. Despite the suspicion that the 'pure' 
investigations of the sociologists and political scientists have built-
in deficiencies rendering them of little direct relevance to an under-
(13) 
standing of community decision-making process , those investigations 
have been complemented in recent years by studies concerned with the 
related special disciplines of decision-theory, organizational 
behaviour, community organization, and more recently planning. The 
result has been that the available study material on community 
decision-making now includes considerations of, for example, 
. the role of the public service; <"' 
* behaviour within organizations; 
(12) Long (1958; 1967) , Martin (1961) and others have developed the 
process approach, with particular emphasis on the interpretation 
of this political style related to conflict resolution, 
including a continuous series of skirmishes and games. 
(13) Walton (1966; 1970); Curtis and Petras (1970). 
(14) For example, Blau (1955). 
(15) For example, Blau (1964); Etzioni (1964; 1968); Siinon (1965). 
(If.) 
* the social psychology of group behaviour; 
(17) 
* the social and political transactions in planning; 
(18) 
* the theory of decision-making per se. 
This overview is an interpretation of the present state of development 
of research into the processes of community decision-making; whereas 
the earlier work was essentially undertaken by political and social 
scientists - and this work is continuing - some of the recent investi-
gations and descriptions of the processes have followed an inter-
disciplinary, or cross-disciplinary approach in the pursuit of a 
meaningful synthesis. This is the basis of the approach adopted in 
the development of the theoretical model of community decision-making 
described by Bolan (1969). The Bolan 'model' was constructed so as to 
Incorporate both the structure and the process models described 
previously, and to be significant and relevant to both the elitist 
and the pluralist forms. 
2. The Theory-based Model 
The Bolan 'model' is a conceptual framework for describing, exposing 
and contributing to an understanding of the relationships between 
planning and decision-making in local communities. 
Rational decision-making processes are difficult for individuals to 
achieve, and are rendered particularly complex in collective (i.e. 
mass public) decision-making situations. Bolan's theoretical model 
represents an attempt to marry the generalised rational decision-
making processes to the variety of manipulating influences which 
comprise the decision-making context; it is, therefore, more of the 
process than the structural variety described in the previous section. 
(16) For example, Lewin (1948); Bennis et al, (1961), Luft (1963). 
(17) For example, Altschuler (1965); Rabinovitz (1969); Davidoff 
and Reiner (1962); Michael (1973); Friedmann (197 3b). 
(18) For example, Dror (1971) . 
(19) This 'model' has been described briefly in Chapter 1. 
The 'areas' of influence have been identified as 
* process roles - i.e. the actors in the system; 
* decision fields - i.e. the prevailing organizational and 
institutional arrangements; 
* strategies of planning and intervention; 
* attributes of the issues and problems. 
It may be suggested that it is the interaction of these four basic sets 
of influences with each other and with the conventional rational 
planning process which significantly determines the character and 
cguality of decision outcomes. 
* Process Roles. The general impact of the inter-relationship of the 
roles is that the outcome of the decision-making process reflects the 
values, goals and particular interests of those actors who possess the 
most resources, occupy particularly influential positions in the 
decision-making structure, possess the best developed negotiating 
skills, develop means of influencing the behaviour of other actors 
and possess tactical skills. 
The key roles are: 
1. Community Knowledgeable, Informant; 
2. Initiator, Planner; 
3. Technical Expert, Analyst; 
4. Expert on Process, Strategist; 
5. Public Leader; 
6. Mediator, Arbitrator, Negotiator; 
7. Judge, Evaluator; 
8. Possessor of Veto Power; 
9. Coalition Maker, Organizer. 
It may be suggested that the actor's ability in any role to influence 
the decision is circumscribed by attributes of motivation (i.e. the 
desire to participate because of a personal need of achievement, 
status, socialization), of opportunity (i.e. having the necessary 
resources of time, money and circimistances to permit or recguire 
participation), and the possession of critical skills (relating to. 
(20) Based on Nuttal et al. (1968). 
for example, levels of intelligence, experience, inter-personal 
relations, knowledge of the subject and its decision context, network 
of socio-professional contacts.) The properties of the roles in the 
decision-making process may complicate the functioning of that 
process in a partisan fashion. 
(21) 
* Decision Field. The characteristics of the decision field may 
be separated into those which are peculiar to the decision environment, 
and those which relate to the 'unit' or group making the decision. 
The decision environment may have either a formal or an informal 
structure; of the first, it may be said that a highly focussed and 
centralized decision-making system is more likely to result in 
action than one which is dispersed. Friedmann (1967) has observed 
that a positive influence is likely to be effected in the decision 
process where the public service is stable and exceptionally 
competent. In addition, a formal structure, Usually boasting a very 
articulate and respected hierarchy and elite, may be expected to 
perfoirm efficiently and productively. The less formal decision-making 
structures, particularly of the polyarchal and partisan variety, may 
be very productive because of the competition between the various 
interests for influence on particular matters. 
The characteristics of the polity are also of significance. For 
example, heterogeneous communities, where values and goals are 
numerous and often in conflict, are usually bedevilled by difficult 
decision-making situations. In addition, the cleavages in values and 
opinions are usually the result of differences in socio-economic 
class; in such situations, high reserves of social and economic 
resources usually attract and manifest high levels of political 
(22) 
dominance. Another aspect of the contrast of the characteristics 
of the polity has been identified by Friedmann (1967); he has 
observed that a newly created, striving, and recently settled area and 
community is more likely to be dynamic and disposed towards action, 
than a tradition-laden community whose conservative characteristics 
are not particularly well-suited to action of any kind, 
(21) Reference may be made to Figure 1.1. 
(22) Rossi (1961) pp. 418-419, 
In most instances, decision-making in government is delegated to a 
group of individuals rather than to one person. Such groups (or even 
the one person) are referred to as the 'decision units', and each 
'unit' has peculiar characteristics. For example, any unit may be 
characterised by its degree of organization and formality, its degree 
of permanence, its social composition and attitudes, its source of 
power and accountability, or its internal dynamics (for example, 
system of rewards, incentives, role differentiation, inter-personal 
behaviour). The characteristics of these units are likely to determine 
their attitude towards action, and the processes by which they arrive 
at decisions. 
(23) 
* Strategies for Planning and Intervention. It may be suggested 
that the way in which an issue is revealed, understood and handled in 
the decision-making system will significantly influence the final 
decision which is made. Two types of strategy may be distinguished -
planning strategies, and action strategies. 
There are three areas of influence on the planning (or process) 
strategy; these are the degree to which the issue recguiring a decision 
is to be decided within a decision 'unit' related to the principal 
source of political power, the method employed to come to the decision 
and the focus of the issue (i.e. whether it is immediate, concerned 
with means, and deals with a highly selective and narrow band of 
information, or whether it is related to a long time horizon, is goals-
oriented, and concerned with comprehensive and complex systems of 
information). For most planners, the ideal preference would display 
characteristics of independence, comprehensiveness, rationality, long-
term horizons, orientation to goals, and the use of comprehensive 
information inputs; however, in the real world, the situation which 
is experienced is seldom so accommodating. 
Three sets of variables influence the action strategies which may be 
(24) 
pursued ; these are concerned with the efforts to reallocate 
resources, to change or modify societal and/or individual behaviour, 
(23) Reference may be made to Figure 1.2. 
(24) Rein (1967); Benne and Chin (1969). 
and to change existing societal institutions and organizations. It 
may be assumed reasonably that action strategies which do little to 
disturb the status cguo, or which are likely to bring about change in 
an evolutionary rather than a revolutionary way are those most 
likely to be adopted by a political system. 
(25) 
* Characteristics of the Issues. In general, positive action may 
be expected where the consecguences of proposals may be accomplished 
easily, and where it lies within a generally acceptable social value 
or preference 'field'. Six influence variables may be distinguished. 
The ideological content of a proposal will affect its outcome, because 
communities generally, and individuals particularly, are not likely 
to willingly accguiesce in decisions which radically alter a quality of 
life with which there is general satisfaction. The degree to which 
costs and benefits are distributed will be another significant 
influence variable; generally, political systems will tend to reject 
a proposal which costs a lot of people a lot of money in favour of 
one which costs few people only a little money. There is a clear 
preference for decisions which do not seriously prejudice other 
decisions or which are not irreversible or inflexible over time. A 
fourth variable is concerned with the degree of expectation of 
successful co-ordinated action; there is a preference for action 
which recguires participation by only a few agencies or individuals 
spanning only a few areas of action. Decisions and action are most 
likely if the proposals are not the subject of uncertain outcomes. 
Finally, the sixth variable is concerned with the communicability of 
the issue; it may be argued that difficulty of communication (because 
of the nature of the issue and its concepts) is as detrimental to 
decision-making as the lack of communication. 
The conceptual framework interprets community decision-making as an 
evolutionary process, during which the various steps are manipulated 
to meet the peculiar circumstances of the decision to be made. 
These manipulations and interactions occur ecgually in the elitist and 
the pluralist approaches to decision-making, and in the individual and 
collective styles of decision-making. 
(25) Reference may be made to Figure 1.3, 
3. Political Styles 
Among the principal influences on decision-making in planning are 
(a) the institutional organisation of the planning process, and 
(b) the particular perceptions associated with the planner's 
role. 
However, there is an over-riding and antecedent factor - the political 
(26) 
system . The impact of planning, and even the degree of planning 
which is possible, will be determined largely by the prevailing 
political system: 
"no matter how many planners are employed or how planning 
agencies are fitted into the structure of government, 
the political system continues to work mainly by 
bargaining and compromise ... the main decisions in a 
master plan must .., 'reveal the power distribution in 
the community at that particular time'." 
This observation is as valid with elitist as with polyarchal political 
forms. There is increasing evidence in the literature of community 
power studies that the exercise of power in urban politics and 
government is related more to constellations of influential persons 
than to unified pyramids of power; therefore, it is more helpful in 
research, and probably more appropriate in practice, to consider a 
continuum of power along which communities are 'located' in accordance 
(28) 
with their inherent and pecruliar styles of decision-making . It is 
the gross distribution and dispersion of power in the community which 
(26) "the general configuration of influence". Rabinovitz (1969) 
p. 75. This is the viewpoint of Banfield and Wilson (1963). 
(27) Banfield and Wilson (1963) pp. 202, 3 (including a citation 
from Mowitz R.S. and Wright, D.S. (1962) Profile of a 
Metropolis, Wayne State Univ. Press, Detroit, p. 135). 
(28) Rabinovitz (1969); Agger et al, (1964); Gilbert (1968); 
Form and D'Antanio (1965) . 
has the most significant impact on the process of decision-making, and 
the resulting decisions. This distribution of power is the background 
to and context of community decision-making; it influences the goals 
the community chooses to pursue, and the means which are selected to 
realize them. 
Four Political Styles (Figure 4.1). The matter of most significance 
in community decision-making would seem to be the prevailing political 
style. Although it would be most appropriate to consider political 
styles along a continuum, for the convenience of investigation it is 
necessary to nominate particnalar ' locations' on the continuimi at 
which separate coherent styles may be defined. On the continuum from 
elitism to pluralism it is convenient to identify four distinct 
T^- 1 ^ 1 (29) political styles : 
* the cohesive style; 
* the executive-centred style; 
* the competitive style; 
* the fragmented style, 
* The Cohesive Style, This style is elitist in character and is 
similar to the monopolistic decision-making structure described by 
Hunter (1953). A principal characteristic of the cohesive style is 
the tendency for policies and decisions to be made by, and to 
emanate from a small number of recurring participants; however, the 
style is characterised more particularly by th$ performance of a 
covert group behind the conspicuous leadership. As particular 
issues emerge, it is possible that even the 'invisible' elite group 
will respond to sub-groups within the community, in order to take 
advantage of scarce political or economic resources which are made 
available to it, or to develop and extend its own sphere of influence. 
(29) The following descriptions are based on an interpretation of 
Rabinovitz (1969), Chapters 1 to 3. It is necessary, therefore, 
to emphasize that the context being discussed is that of local 
government in the United States, However, the comments on the 
opportunities which are presented for citizen participation 
have a more general relevance. 
(30) Bachrach and Baratz (1962). 
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Figure 4.1 The Continuum of Political Styles 
Despite the possible simultaneous existence of three different levels 
of influence - the 'invisible', the 'visible' and the influential sub-
groups in the community - the cohesive style is essentially elitist; 
the decision-making process is constructed on the basis of an inter-
locking series of binding agreements. The cohesive style has its own 
system of socialization; the 'rules of the game' are set by the 
elite to guide the actions of participants in the decision-making 
process, particularly those participants who are anxious to extend the 
horizon of their own personal influence. The 'rules of the game' are 
designed to avoid conflict and tension in the community. 
The cohesive style offers little opportunity for practices of citizen 
participation; it is inherently conservative and resistant to change. 
Therefore, the levels of citizen participation which may be conceded 
by the elite in this style would be related most likely more to a 
constrained and cautious ventilation of the matter for which others 
have sought the participation than to a widespread and open discussion 
in the community. 
(31) 
* The Executive-centred Style. This second pattern of community 
decision-making is characterized by an identifiable leadership group 
composed of strong public officials and individual persons represent-
ing the major community interests. At the apex of the decision-making 
structure is the chief executive; the pyramid of influence might not 
be consistent through time, nor might it transcend every decision-
recguiring situation. The key to the permanence of the pyramidal form 
would be the personal cgualities of the chief executive and his network 
of mter-personal relationships. 
The power of the chief executive may be exercised overtly through 
authoritarian direction, or it may be exercised with less extravagance 
through negotiation or the extension of patronage. Attempts by 
interest groups to challenge the power of the chief executive depend 
almost entirely on the formation of a substantial coalition; this 
particular weakness may be exposed by a chief executive manoeuvring to 
(31) The investigation reported in Chapter 5 is set in the context of 
this political style, 
(32) Dahl (1961). See also the discussion of mayoral styles in 
Chapter 3. 
extend his own base of power through patronage, or a demand for the 
loyalty of his party, or through the commitment to benevolent public 
action, or through an exposure of the self-interest motivation of the 
protagonist group. 
This political style is more volatile and less stable than the elitist 
cohesive style; the exercise of power is more conspicuous, and the 
situations of open conflict are more frecguent because of the absence 
of the processes of elitist socialization which tend to neutralize 
potential conflict situations. The lack of stability is caused by 
the location of the chief executive at a focus of intersecting spheres 
of power and influence rather than at the apex of a pyramid. However, 
the potential for friction between the interests of the intersecting 
spheres of influence provokes the chief executive to be action-
oriented. 
In this political style the opportunities for citizen participation 
would be few and of little intensity. This would be because the chief 
executive would be independently powerful and more inclined to seek 
or demand than to give favours; in addition, there would be ample 
evidence to support any suggestion by the chief executive that to 
extend the processes of democratic participation would entail a 
(33) 
significant deceleration of action and progress, 
* The Competitive Style. The third political style, located more 
towards' the pluralist pole of the continuum than the two styles 
discussed previously, is characterised by the absence of a single 
focus and dominant leadership. For this style, more than one leader-
ship focus or clique may be identified in a situation of continuous 
competition. Political influence would be diffuse; however, although 
political power does not necessarily alternate between the clicgues, 
a differentiation between governing and opposition groups is possible. 
This style is created and fostered by the existence within the 
community of groups with significantly different sets of goals and 
values. These differences become generalized and then crystallized 
in political terms, -becoming 'personified' in identifiable political 
(33) See Chapter 7. ('The Requirement of Time'). 
groups. These groups vie for dominance as matters sensitive to their 
set of goals and values require consideration and decision. Cleavage 
in the conventional decision-making forum is not unusual with the 
(34) . . 
rules of the zero sum game prevailing. The resulting ccxnpetitive 
situation is scarcely amenable to rational and productive decision-
making. The lack of a significant 'power' to sharpen the process of 
decision-making contributes to a concentration on routine matters and 
an internalization of energy to resolve personality conflicts. As a 
result community matters become neutralized or are pursued and decided 
upon by the public servants. 
For the matter of citizen participation, this political style offers 
opportunities whilst posing problems. Practices of participation 
would be likely to be encouraged and facilitated if they would tend 
to be advantageous to a particular political group, or if they could 
be deployed as instrimients to sustain power. Alternatively, the 
public servants may seek to promote participation strategies as means 
to test their own ideas and recommendations, or to legitimize their 
own actions, or to bring pressure to bear upon a reluctant political 
chamber. 
* The Fragmented Style. This political style is characterized by the 
lack of visible leadership, either in the person of a chief execrutive, 
or more collectively in the guise of a particularly powerful community 
group. In this style there would need to be formal 'holders of 
authority' - a mayor, councillors, senior public servants; however, 
the power system is a vacuum, because of the absence of conspicuous 
leadership. The scale of social cleavage within the community is such 
as to minimize any serious possibility for the development of a 
meaningful and consistent coalition of interests. The resulting 
political style is one of unstable coalitions being formed on 
particular issues rather than on a range of identifiable policies; 
therefore, there is little possibility of forging the necessary degrees 
of co-operation and co-ordination of the various groups in order to 
conduct long-range planning and project development. In this situation 
there are few consistent processes through which action-oriented 
(34) I.e. a gain to one group is balanced by an ecguivalent degree of 
loss to another group. 
decisions may be made; this is so because the community lacks a 
conspicuous consensus on many (if any) important issues. 
In this political style there would be considerable scope for a 
variety of citizen participation strategies. However, because of 
the confused and inconsistent distribution of political power, it 
would be unlikely that any act of citizen participation could 
effectively overcome the inherent apathy or antipathy of other 
sections of the community. The fragmented political style would tend 
to inhibit initiative, and to frustrate the progress of a participation-
inspired matter by the formation of a temporary and unstable coalition. 
Despite these and other similar disadvantages of this political style, 
some of its more democratically desirable features have been described 
as follows: 
"There have been very different judgements as to the 
desirability of this system. Some argue that from such 
diversity at the local level a truly open society 
results, and the system is based on built-in protec-
tions against consecguences that violate values held by 
any one part of the community. All are able to 
organize and use their resources to gain access to 
decision-making processes for the protection of their 
interests. Thus, even when all consecguences of action 
are not considered by the formal decision-makers, others 
will be aware of them and will use their influence to 
redress the damage or alter the conditions or even stop . . 
the decision from being made." 
The Rossi 'Framework'. Rossi (1968) , in an attempt to develop a 
comparative framework within which it would be possible to examine 
the various expressions of community power and the processes of 
decision-making which emerged during the 1960's, devised a conceptual 
schema similar to that just described. The Rossi scheme is the more 
integrated in that it relates together the two principal areas of 
research in community power studies - i.e. the patterns of power, 
and the roles of particular participants in the decision-making 
process. Frc^ m an assessment of the Rossi scheme, and that previously 
described - which was based on Rabinovitz' (1969) scheme - it may be 
suggested that the opportunities for any significant degree of 
(35) Rabinovitz (1969) p. 77 
citizen participation, and for a reasonable expectation of action to 
flow from that participation are greatest at a mid-point location on 
the continuum of political power, and that there is a progressive 
decline towards the poles of elitism and pluralism. 
Briefly, the Rossi framework is ccanposed of four basic power 
structures; the pyramidal form, in which power and decision-making 
tends to be highly centralized, the caucrus form, in which a select 
group continue to exercise power and to control decision-making by 
the processes of consensus formation, the polylith form in which the 
processes of local government are controlled by professional politic-
ians supported by community groups on an issue-by-issue basis, and 
the amorphous form which exhibits few features of a durable pattern 
of power and influence. The crucial element in the Rossi framework 
is the extent to which particular community groups seek to influence 
the political style and the decision-making process; he has suggested 
that 
"historically, the development of voluntary civic 
associations may be interpreted as a reaction to the .^^, 
loss of local political power by high status groups." 
For the purposes of citizen participation it would seem that the most 
effective opportunities would be likely to occur in the polylithic 
forTii; however, in recent years, and particularly as the conservation-
environmental movement has developed, there is increasing evidence to 
support Rossi's contention that as certain groups discover an issue 
upon which they feel they have been inadecguately consulted, they 
provoke situations which can only be satisfactorily resolved through 
the democratic processes of community consultation. 
The political style which controls the decision-making process also 
has an influence on the nature of the organization established to 
pursue and supervise the planning function in local government. 
For example, the semi-independent planning commissions or the ad hoc 
advisory groups charged with pursuing the general public interest, 
have little power on their own account, because, being beyond the 
sphere of influence of partizan politics, they have no particular or 
(36) Rossi (1968) p. 138. 
consistent power base in the community. The institutionalization of 
planning at the level of local government may in fact inhibit the 
strand of radicalism and innovation inherent in planning; if planning 
is considered by the council and by the chief executive to be only one 
of many competing council responsibilities^ its influence and 
effectiveness may be curtailed. However, if those responsible for 
providing the advice on planning matters can convince the principal 
decision-makers of the political value of the planning function, 
there might be an improvement in the performance of planning, and 
this improvement might generate an increased degree of community 
involvement through strategies of citizen participation. This 
improvement to the performance of citizen participation might be most 
(37) 
significant in respect of 'potential groups' for which the planner 
would need to act as agent. 
4 . Summary and Conclusion 
The nature and the parameters of political style as an influence on 
the conduct of decision-making at the community level is still at the 
state of imperfect knowledge. There are no generally acceptable 
conclusions on the political parameters of community decision-making, 
the principal actors and the nature of the roles, the distribution 
of power and influence, the significance in respect of decision 
outcomes of the distribution of power and influence, the processes 
of political inter-action. However, there is a semblance of 
consensus on the need to understand the influence of political styles 
as fully as possible in order to be able to appreciate the eventual 
outcome of the decision-making process, and in order to be able to 
identify the crucial leverage points to bring about any changes 
thought to be useful and desirable 'in the public interest'. 
There is little in existing literature, whether published or in the 
form of unpublished theses, which gives attention particularly to the 
significance of the political style for citizen participation. Any 
conclusions stated in the preceding paragraphs have been based upon 
(37) Truman (1955) pp. 34 f, 510-24. 
an interpretation of the nature of community decision-behaviour rather 
than on explicit case studies of the reality of community decision-
making behaviour. Citizen participation in planning may well be more 
constrained by prevailing political styles than by any other of the 
principal influences identified in the hypothesis; but, it is not 
yet possible to be absolutely sure of the significance of political 
style, and it is certainly not yet possible to positively cguantify 
(38) 
its significance in relation to the other principal influences. 
In an attempt to balance the consideration of political style as a 
determinant of citizen participation it is necessary to examine two 
principal complementary concepts - 'representation', and 'the public 
interest'. This examination is undertaken in the remainder of this 
chapter. 
INTERPRETATIONS OF THE CONCEPT 'REPRESENTATION' 
There are reasons for believing that one of the many and diverse 
stimuli to the growth of interest in citizen participation in the 
processes of decision-making by government, is the increasing 
irrelevancy of the present and common forms of representative 
government. The essential bases for such a belief are twofold; 
firstly, it may be claimed that the present expressions of represen-
tative democracy were devised during a period of cultural and 
political revolution in which the conditions then prevailing are 
not too prevalent in contemporary western democracy; secondly, and 
with ecgual significance, it may be claimed that the concept of 
democracy is already intricate, and that to introduce the largely 
(38) This matter is considered further in Chapter 9. 
unresolved complexities of 'representation' is to add to the 
confusion of metaphysical argument. Both of these points of view are 
well represented in the literature of political science. 
For example, most common conceptions of 'representation' may be 
considered to be obsolete. Most of the forms of representative 
government presently in use were derived from the spirit of liberty, 
equality and fraternity which was born out of the clamour for change 
to, and from a dissatisfaction with, the systems and processes of 
decision-making in government prevailing in the eighteenth and 
(39) 
nineteenth centuries. Donnison (1970), commenting upon the theme 
of representation has observed that the real import of the eighteenth 
century reforms of government has become "obscnired beneath the dust 
of decaying liberal faith." 
Pennock (1968), commenting generally, and Hill (1974), commenting 
particularly on the British system of local government, have given 
particular expression to the obsolescence of the traditional notion 
of representation: 
"It now appears that the representativeness of a modern 
democratic government is not achieved through any single 
channel ... For a person to be represented with respect 
to all of his interests with which government concerns 
itself ... (there is a need for the) existence of 
numerous and varied avenues of representation, each by 
virtue of its own peculiar nature, seeing, reflecting, 
attempting to effectuate a slightly different facet of 
that great conglomerate of desires and interests that 
make up the electorate." (41) 
Of the many principles of representative democracy to which reference 
is made in the discussions of political theory or in the vast litera-
ture of case studies, four seem to be central to the considerations 
of this thesis. These are, accountability, responsiveness, 
legitimate expressions of power, and the processes of marshalling 
(39) Reviews of the classic treatises of John Stuart Hill, Edmund 
Burke and others are made in Pateman (1970), Lipson (1964) , 
Mayo (1960) and others. 
(40) Donnison (1970) p. 3. 
(41) Pennock (1968) pp, 26-7, 
popular opinion. 
Decision-making situations which are not legitimised either by the 
exercise of responsive, responsible and accountable leadership, or by 
a meaningful degree of power-sharing, where that is sought, have 
frecguently given rise to public unrest, and not infrequently to overt 
disturbance and demonstration. Perhaps the most common examples of 
situations in which there has been overt agitation for changes to the 
prevailing representational system are those concerned with civil 
rights and planning. 
Herein lies a dilemma, particularly for planning. Most of the 
discussions of 'representation', both as a concept and as a form of 
government, are related to the national level of political decision-
making. Therefore, for planning, the peculiar system of representa-
tive democracy cannot be easily or radically changed; the pattern of 
representative government is generally similar within any one national 
context, and in scxne respects even between nations, and it is unlikely 
that dissatisfaction with a particular set of representatives in one 
local government area will be the springboard for significant changes 
to the system of representative government in other areas, or 
throughout the local government sector. What would be more likely 
would be the development of special new channels of communication 
from the public to the focus of decision-making complementing rather 
than replacing those which are already in existence, such as citizen 
participation. 
There is a further problem for planning. Some of the room for 
manoeuvre in decision-making and some of the decision-options may be 
constrained by decisions previously made at another (usually a higher) 
level. The use of management and decision aids is not yet 
sufficiently widespread in local government to neutralize these 
problems. Recent empirical studies substantiate the widely-held view 
that the public, en masse, is not significantly motivated or inspired 
by expressions of planning at the regional or sub-regional level. 
Therefore, any attempt to introduce a tier of representatives to 
shepherd public opinion or to respond to public expressions at these 
levels would appear not to be required by the public. However, if 
decision-making at the regional or sub-regional level is to be 
politically defensible there would seem to be a case for some form of 
representation at that level. 
In most situations, the existence and operation of any form of 
representation is largely dictated by the political style of decision-
making peculiar to particular local government instrumentalities. 
What appears to be of most importance is the composition of the real 
focus of power in the decision-making body; therefore, it may be that 
accidents of geography and demography are the powerful determinants of 
the prosecution of democratic ideals, both in the general conduct of 
government affairs and in the conduct of planning. 
It has been suggested previously that the concept of 'representation' 
may be considered largely obsolete or irrelevant to the present 
conditions of mass society, and that discussions of the concept are 
frequently overly concerned with the metaphysical dimension. In an 
attempt to rationalize previous philosophical-discussions, it may be 
suggested that representation may be viewed from two different but 
complementary perspectives: 
* that it is a vehicle for the expression of popular aspirations, 
desires, needs, related to the conduct of living; 
* that it is a process in which various vehicles are used to 
achieve a meaningful degree of popular involvement, and 
eventually a degree of public satisfaction. 
In order to assess the extent to which interpretations of 'representa-
tion' help or hinder the pursuit of citizen participation in planning, 
three particular aspects of the matter are examined in the remainder 
of this section; these are: 
1, the metaphysical position; 
2,. the role of the bureaucracy; and 
3, the process of identification of community leaders. 
1. The Metaphysical Position 
John Stuart Mill has observed that, no matter what the predisposition 
and benevolence of a representative towards the interests of those he 
represents he is rarely capable of an accurate degree of representa-
(42) 
tion because each man knows his own interests most completely. 
If this observation is valid in all decision-making situations, then 
representative government is a system which is unlikely to be in the 
interests of all members of the public all the time; it is precisely 
this conflict of interests which promotes the moves towards a widening 
of the scope or constituency of the decision-makers, i.e. towards 
public involvement. (The problem of 'interests' is considered later 
in this chapter). 
The keys to effective mass participation are possibly cognisance 
issues, i.e. they are psychological interpretations of philosophical 
or metaphysical matters. For example, it may be suggested that "a 
(43) 
man is represented if he feels that he is, and not if he does not." 
There is no easy translation of this proposition. It can accommodate 
the desire for active involvement in decision-making derived frcam the 
sense of citizenship (a positive contribution), as well as the 
requirement for involvement to amend for an inadecguate or non-existent 
performance by the traditional forms of representative government (a 
negative contribution, merely substituting one form of representation 
for another). Pranger's (1958) thesis on the eclipse of citizenship 
supports Pitkin's (1967) contention that popular movements for an 
extension to the participation base in decision-making are derived 
more from an attitude of frustration with prevailing representational 
forms than from an inherent sentiment of public service. 
The act of decision-making is difficult because it is by nature a 
political judgement; it is rarely technical or objective, because 
it is most frecguently made in the protection of some rather than all 
interests. In this situation, the representative occupies an almost 
untenable position; he is expected to be, simultaneously, consciously 
(42) Mill, J.S. (1861) Considerations on Representative Government 
Chapter 3. 
(43) Pitkin (1967) p. 9. 
efficient and responsible, and accountable, responsive and a marshall 
of popular opinion. This whole matter is rendered more confused if 
the attempt is made to rationally apply the notions pertinent to 
deliberative (representative) assemblies and those which are clearly 
legislative (and still representative); there are constraints acting 
upon the second which may be absent in the first. 
It is possible to identify four principal styles in the literature 
considering the metaphysical position of representation (Figure 4,2). 
* The most common, and the traditional, style of the elected 
representative is one which may be distinguished by an unreserved 
transmission of the decision-making function and responsibility 
from 'the represented' to the representative. In this style, 
which has become institutionalized, and which forms the basis 
of most styles of representative government in western demo-
cracies, the public effectively divests itself of any 
significant dynamic role, transmitting an authorization to act 
to its representative. In such situations, the representative 
acts on two levels; firstly, he pursues the various interests 
manifest in his constituency according to his interpretation of 
them and of their validity; secondly, he pursues personal 
causes celfebres, such as trade unionism, mental health, and so 
on. 
There is no direct usefulness of this style of representation in 
planning, with the exception that if the representative is also 
a qualified planner his representation of his constituents' 
interests in planning matters might be measurably more meaning-
ful than if he were not so cgualified. However, his constituents' 
interests might not be so well served in matters to which he 
could not bring his special professional talents to bear. In 
the context of planning it is most common for constituencies to 
be represented by well-informed laymen who, whilst having access 
to especially relevant information and advice, cannot be 
expected to act in a 'higher level' than their personal inter-
pretation of the 'best' and overall interest of the constituency 
and the city (or shire, country, region, or nation) in general. 
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Both Griffiths (1960) and Pitkin (1967) identify this style. 
Pitkin argues her case for this particular style on the basis 
of the concept of organshaft, and of the particular viewpoints 
(44) 
of Plamenatz and Voegelin. The modification to the 
responsibility of the representative's role expressed by 
(45) 
Burke and more recently by Friedrich and others, effectively 
neutralizes the notion that citizen participation is achieved by 
the use of representatives from a broadly-based constituency. 
If for no other reason than the likely diversity and potential 
for conflict of interests within the constituency, the conven-
tional elected representative is unlikely to be able to 
consistently and successfully prosecute the cause of every 
interest. Therefore, this style of representation leaves 
considerable scope for the introduction of strategies of 
citizen participation. 
In contrast, a second identifiable style is the direct involve-
ment in decision-making by everyone on their own account. The 
process of power-sharing is ideally satisfied by this style; 
but, just as the notions of classical democracy are idyllic and 
impracticable in mass society, so the concept of full 
participation by everyone is impossible to apply in its purest 
form. This simple style has little relevance to modern mass 
society. However, some theorists have attempted to devise 
means by which the full representation of views may be achieved. 
Among these attempts have been the arguments for the proportional 
representation of views , the establishment of ad hoc bodies 
(47) 
whose membership might attract popular support , the 
(44) Plamenatz, J.P. (1938). Consent, Freedom and Political 
Obligation, Oxford Univ. Press, London; Voegelin, E. (1952) 
The New Science of Politics, Chicago Univ. Press, Chicago, 
(45) "Your representative owes you, not his industry only, but his 
judgement; and he betrays instead of serving you if he 
sacrifices it to your opinion." Speech to the Electors of 
Bristol 3 November 1774. 
(46) For example, Friedrich (1950) . 
(47) For example, Eulau (1959) . 
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(48) identification of a 'typical' representative , The usefulness 
of this form of representation as a starting point for meaningful 
citizen participation is prejudiced by its serious inherent 
conceptual and practical difficulties. To overcome some of the 
inherent problems it is usually advocated that a spokesman 
'emerge' from the group (or the public); this, in fact, is a 
third style of representation. 
* Whether a spokesman for the aspirations and fears of a group 
emerges from a process of consultation and consensus, or from a 
ballot among group members, a third style of representation may 
be identified in which a spokesman is selected from within the 
group to competently and articulately conduct any necessary 
negotiations with other groups, parties or authorities. Such a 
spokesman may be expected to symbolize the fervour, spirit, 
convictions, conventions and political appetite of the group 
with which he is identified; this spokesman or representative 
symbolizes the 'identikit' specimens of his peer group. 
This is the style of representation adopted by most community, 
professional and union groups; it is a common feature of the 
activities of groups concerned with matters of the environment, 
the national heritage (both the built and the natural environ-
ments) , conservation, transport, and so on. Another 
manifestation of this style, although perhaps more properly a 
hybrid of this third and fourth principal styles, is the 
promotional activity of community radicals on behalf of 
community groups which would otherwise lack the competence to 
organize themselves to effectively present their own case. The 
advocacy of some planners, although not personally sharing the 
conditions of the disadvantaged groups but being in sympathy 
with their case and their cause and wishing to ensure that case 
is sufficiently ventilated, is a further hybrid of this third 
style of representation, Griffiths has suggested that the 
hallmark of this style of representation is that the spokesman 
becomes the dynamic embodiment of the 'spirit' of the groups' 
interests, 
(48) For example, Carr et al. (1959), 
* 
For Pitkin, this style of symbolic representation is not 
generally appropriate as a substitute for mass involvement. 
She argues that there can be little exception to the norm of 
symbolic representation attributed to, for example, coats-of-
arms, flags, national anthems; in addition there are the 
mystical contexts of cult, primitive magic, ritual, which are 
not without their counterparts in some aspects of the plan-
making process. Yet, as Pitkin points out, the usefulness of 
the metaphor of symbolism is prejudiced by the emotional, 
affective, sometimes irrational and highly psychological 
responses frecguently associated with decision-making in general, 
and with planning in particular. "Repraesentare means to make 
(49) present something that is not in fact present" ; therefore, 
it is difficult to perceive situations in which symbolic 
representation can be adequate for the purposes of the proper 
conduct of a decision-making dialogue. 
The fourth principal form or style of representation may be 
described as one in which an accredited agent is given, or 
assumes the responsibility for making decisions largely on the 
basis of his specialist skills and knowledge. In this style, 
'the represented', as clients, become bound by decisions taken 
on their behalf by the agent or advisor. 
The most simple example is the legal one, in which, upon 
appointing a courtroom 'spokesman', the client suffers or enjoys 
the consequences of the representation, and is bound by whatever 
judgements are handed down, and by whatever course of action the 
advocate pursues. In the planning context, there are three 
possible expressions of this form of representation. Firstly, 
and most obviously, there is the case in which an interest or 
group retains a planning consultant to argue its case at one of 
the various forms of statutory public incguiry on the occasion of 
an appeal against a preceding decision from a planning authority, 
or on the occasion of an objection to a promulgated planning 
proposal. Secondly, there is the case of the resident's group, 
or similar interest group, which has access to funds to have its 
(49) Friedrich (1950) p. 267 
case properly presented, either in a defensive exercise (i.e. 
at an appeal or objection inquiry) or in a promotional campaign 
to engender activity to make plans for an area where none exists 
or where an existing plan has become irrelevant because of 
changed conditions. Thirdly, there is the emerging case of 
'planning aid' in which expertise is made available to those 
members of the community whose financial status would otherwise 
preclude the efficient representation of their case. 
Although four styles have been identified they are not mutually 
exclusive. Most decision-making situations would profit from the 
complementary performance of compatible styles. The challenge to 
planning from the representational styles described lies in the need 
to fully operationalize the opportunities for participation which 
exist in most planning systems, and particularly those which 
potentially facilitate the involvement of a wide expression of views. 
The real challenge is to the development of technicgues of a dialogue* 
between the planner and the planned, which are appropriate to the 
particular planning situation; the conventional representational 
forms might not always be relevant, but neither might they always be 
irrelevant. 
It may be claimed that the real test of representation is not 
achievement through the ballot box, but the degree of success in the 
furtherance of the objectives of the represented. Diggs (1968) has 
possibly identified the crux of the representation issue; in assess-
ing the need for, and describing the reluctant acceptance by the 
public of representation of any kind, he has suggested that the public 
accepts the representative as a well-informed substitute, because 
no-one can be in two places at the same time, and because no-one can 
profess expertise in all matters. As the pursuit of the public 
interest and welfare recguires frecjuent and competent attention, each 
member of society requires the help that only a representative can 
give. However, the system of representation can lead to problems. 
For example, Burke's looser description of the representative's role, 
(50) A description of 'planning aid' is given in Chapter 6. 
- a role unfettered by instructions from a client group, and determined 
more by the exercise of judgement and discretion - has contributed to 
the present state of disaffection with the conventional elective forms 
of representation. Pitkin considers some control over the representa-
tive (i.e. other than the need to seek re-election) is both necessary 
and probably inevitable. 
It may be suggested also that with the logistics of mass society and 
the complexity of the issues with which governments, groups and 
individuals have to wrestle, some form of representation is necessary 
if any problem is to be solved. But, for representational forms to 
achieve their objectives certain pre-requisites need to be satisfied; 
these are, 
* that those being represented are both satisfied with, and 
willing to be bound by the settlement negotiated by the 
representative; 
* that the representatives are selected democratically and to 
the satisfaction of those to be represented; 
* that the representatives are (or become) sufficiently 
knowledgeable in the subject to be able to efficiently conduct 
the group's case; 
* that the decision-making process can accommodate and act upon 
sensible inputs from formal and ad hoc representational forms; 
* that those being represented concede that due weight (not 
disproportionate weight) be given to their views and interests. 
The leadership function of the representative's role is particularly 
important. The representative has a responsibility to form and re-
form piiblic opinion, and to build a consensus from the potentially 
tense range of heterogeneous interests, values and aspirations of 
those being represented. Practice in many parts of the world is 
providing evidence of the need for, and the success to be achieved by 
looking beyond the traditional institutionalized processes and 
vehicles for representation, towards a range of supplementary devices 
designed specifically to be able to accommodate a meaningful and 
(51) 
usable expression of public views. These supplementary devices 
might need the support of a more representative bureaucracy, and a 
different approach to the identification of community leaders and 
representatives. 
2 'Representation' as a Function of the Bureaucracy 
In the previous discussion on some of the important metaphysical and 
organizational problems associated with the concept of representation, 
and arising out of the consideration of four principal styles of 
representation, it is possible to deduce two alternative dimensions 
of the concept, each of which creates or reflects a particular style 
of representation which can be best discharged by a particular type 
of representative. These two dimensions are siibstantially identifi-
able with Griffiths and Pitkin: 
a) for Griffiths, the style of representation he advocates as 
being generally appropriate is one which is personified by 
the accredited agent acting according to the behavioural 
standards expressed by Burke; 
b) for Pitkin, the preferred style is one which is constrained 
by prescriptions for action which are set by the group 
being represented. 
For both of these, and underlying the four styles examined in the 
previous section, the operational and constraining context is 
political. 
However, it may be argued that the most satisfactory style of 
representation would be that derived from a perceptive, proficient 
(52) 
and responsible bureaucracy , adept at politicking but being 
apolitical with respect to the affiliation of the elected council or 
(51) Seme of these devices are reported in Chapter 6. 
(52) For the purposes of this thesis the term 'bureaucracy' is used 
to refer generally to the public service; therefore, the term 
'bureaucrat' is used as a synonym for 'public servant'. 
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government. 
In Weber's ideal type of political system, the bureaucracy is presented 
as functioning internally in a manner that is essentially politically 
(53) 
neutral. Yet, in the real world, the possibility of a totally 
neutral bureaucracy is negligible; it may be suggested, for example, 
that bureaucrats are important political actors relying upon specific 
ideologies and concepts such as 'citizen participation' and 'the public 
interest' in order to achieve their aims. Further, there is evidence 
that bureaucracies tend to resemble and behave like pressure groups by 
ac3ministering statutory provision and simultaneously attempting to 
influence public opinion. 
In spite of the claims of impartiality, which are frequently 
accompanied by assertions of the prosecution and protection of the 
public interest, bureaucracies can be seen to operate in ways in 
which it is differentially favourable, advancing the interests of 
selected groups at the expense of others. This practice has been 
described as 'clientalism', and its effects include the emergence of 
an elite client bloc, the use of public power for private ends, the 
inevitable development of groups with incompatible aspirations leading 
to the manipulation of regulations, and the transformation of the 
(55) 
administration into a stronghold of minority groups. The result 
is tantamount to political partisanship by the bureaucracy and the 
representation of particular interests. Presumably, the bureaucracy 
has no legal mandate to engage in direct community action; however, 
bureaucrats closest to the action end of the decision-making 
continuiom will inevitably become political actors, if only in the act 
of 'meeting the people'. Some political commentators have described 
bureaucracies at local levels of government as 'power blocs', making 
reference particularly to their manipulative ability to hinder or 
assist changes in the social system. 
(53) Weber (1946) 'Bureaucracy' in Gerth, H.H., Wright Mills, C, 
From Max Weber OUP, N.Y., pp. 196-8. 
(54) Freeman (1958); La Palambara (1963); Rabinovitz (1969). 
(55) Huntington (1951). 
(56) For example, Banfield and Wilson (1963); Banfield (1961); 
Wilson (1963). 
Any expectation that in all action bureaucracies are responsible to 
elected officials, to elected legislatures and councils and thereby 
to the electorate may be seriously naive. ' 
However, as the bureaucracy becomes involved in the 'action' end of 
the decision continuum it has tended to increasingly seek the 
legitimation of its role. It is the combination of socio-political 
factors which lead the 'action bureaucracy' to develop ideologies to 
increase the acceptability to the public of their actions. One of the 
most important of these new bureaucratic ideologies is 'citizen 
participation'. There is a danger that bureaucratically motivated, 
directed and executed strategies of citizen participation - i.e. where 
the recguirement for the process has come from neither the politicians 
nor the public - may degenerate into a perverted form of democracy, 
particularly if the invitation to participate is not widely accepted. 
The resulting vacuum could be filled by a bureaucratic elite with a 
license which is given because of the default of any opposition 
(59) 
(a) to advance the interests of its preferred client groups, 
(b) to direct the outcome of policies, and 
(c) to lead the community towards end-states it has not 
participated m shaping. 
The concept of citizen participation has been used increasingly by 
certain action-oriented bureaucracies in an ideological manner, that 
is, as a means towards the achievement of social change; notable 
amongst them are planning agencies. In this action, the extent to 
which they are acting as agents or representatives of those sections 
of the public wanting (or not wanting) change deserves careful 
scrutiny and monitoring by the elected representatives and the public, 
particularly because, 
(57) Boyer (1964) . 
(58) Hunter's (1953) simple power model has been supplanted by 
descriptions of more complex decision-making structures and 
processes, in some of which the bureaucracy plays a significant 
'representational' role. (Long, 1958; Agger et al., 1964). 
(59) Thoenes (1966). 
(60) Hayek (1964). 
(61) Bell (1960). 
"there is nothing inherent in the nature of bureaus and 
our political institutions that leads piiblic officials 
to know, seek out, or act in the public interest." 
There is a tenable argument that bureaucrats are not so much guardians 
of the public conscience and prosecutors of the public interest (with 
responsibilities derived in part frcsm some professional codes of 
conduct), as "representatives of the elected executive", and, 
therefore, political actors of a peculiar kind, accountable and 
responsive to the public only by way of a circuitous and delicate 
route. Most of the literature on bureaucracies, whilst acknowledging 
the potential political role, presents the bureaucrat as an apolitical, 
neutral automaton who, if motivated by anything, is intent on 
maximizing some conception of general welfare. However, there is 
probably no greater likelihood of a public servant conforming to the 
norms of citizenship as envisaged by Pranger (1968) than any other 
member of the public. The bureaucrat's role, -and particularly his 
motivations, are probably incapable of precise definition; there is 
certainly no prescription in the form of statute or ordinance that 
requires a bureaucrat to know, or seek out, or even to act in 'the 
public interest', although traditionally it is widely believed that 
tfirough the processes of societal selection, piiblic servants are 
trained and given the power to act in what they come to believe is 
'the p\iblic interest'. 
The case for an impartial bureaucracy, to temper decision-making with 
neutral values is strong, and is the traditional line of argument. 
The extent to which the bureaucracy can effectively represent the 
complex totality of aspirations associated with 'the public interest' 
is conjectural; in so far as the bureaucrat should be politically 
neutral, his representational role is circvmiscribed by the recguirement 
(62) Niskanen (1971) p. vi. 
(63) Niskanen (1971) p. 22. 
(64) "... they clothed all men in the government service with the 
gloriole of altruistic self-sacrifice". Von Mises, L. (1944)^ 
Bureaucracy Yale Univ. Press, New Haven, p. 78. 
(65) Bundy, McG. (1968) The Strength of Government Harvard Univ. 
Press, Cambridge. 
to attend to 'cold calculation'. However, in situations in which the 
politicians adopt a neutral position, it is possibly the responsibi-
lity of the bureaucrat to assume an active and partisan role, and to 
at least bring to the attention of the elected representatives 
matters which need investigation, attention and decision. In this 
action, the bureaucracy is discharging a representational role on 
behalf of the piiblic, a role similarly discharged if urging 
consistency in the making of decisions. In essence, the representa-
tional role of the bureaucrat is more related to the professional or 
ideological code of his sphere of action than to particular sections 
of the community; where there is a coincidence, there is a possibil-
ity that the motivation of the bureaucrat may be inaccurately 
attributed. 
3. 'Representation' and Community Leadership 
The identification of leadership in the community has continuously 
exercised political scientists, and the available literature is 
generally inconclusive both as to the methods used and to the general 
applicability of the results of particular case studies. This is 
unfortunate, because the need to identify community leaders is 
critical for everyone involved in community action; it is vital for 
elected members and for the bureaucracy to have key reference points 
in the community which can be turned to for guidance and expressions 
of opinions and attitudes at 'grass roots' level, and it is necessary 
for the community to have representatives to act in the chain from 
the individual to the focal point of decision-making. Most research 
suggests that the community leadership is identical with the elite, 
that is, the office holder in the various organizations which are 
active in the development and welfare of the community, the people 
who bring pressure to bear on local government in particular, in the 
pursuit of particular interests. However, there is an alternatiA 
thesis, that accurate expressions of 'grass roots' aspirations and 
(66) Mills (1956); Domhoff (1967); Wild (1974) 
opinions are best achieved by the solicitation of individual citizen 
responses, such a process obviating the need for the consultation with 
community leaders. This argiiment is founded on the premise that, 
whilst most politicians and office holders in community organizations 
claim, in good faith, to know the temper of the ccxmnunity and its 
problems, there is evidence to suggest that such claims are not 
(67) 
wholly accurate. Research in those matters has shown that a 
communication gap exists between the public, its elected representa-
tives, the bureaucracy, and the reputed community leaders. There is 
evidence that many members of the public consider that matters of 
importance to them are either not generally revealed, or are disclosed 
only partially, and not openly and fully discussed; in these 
situations, the public may feel that its elected representatives are 
not discharging their overall responsibility, and that the community 
leaders are failing to adecguately pursue the public's (or group's) 
interests. However, it is important to recognize that the activities 
and concerns of reputed community leaders are usually specific, 
whereas those of the wider community are obviously of a broader 
perspective. It is inevitable that as individuals the leaders will 
share seme of the broader concerns and aspirations of the community, 
but their particular interests associated with the organisations of 
which they are part will inevitably merge into the wider spectrum of 
ccmmunity concerns. It would not be valid necessarily to equate 'the 
elite' with the 'community leaders'; the two are not necessarily the 
same, and there is empirical evidence to suggest that the focus of 
community interest representation is diffuse. 
In planning, there is a paramount need in some situations and at 
certain points in the planning process for the community feeling to 
be expressed and specifically articulated. Without a clear under-
standing of who speaks for the community there is no other reasonable 
alternative action than to indulge in a strategy of mass citizen 
involvement. Apart from the logistical problems of such actions, 
such levels of widespread involvement in planning results almost 
invariably in emotive fragmentation and a polarisation of interests 
without a means available to develop a generally sound consensus. 
(67) Fiedler et al. (1971). 
Thus, there is pressure to define the location of community leadership, 
and to treat with that leadership on the understanding that these 
leaders are the means to secure the two-way flow of InforTnation and 
policry guidance. In this respect, the confused state of the art in 
political science presents a formidable stumbling block to the 
progress of the participation movement in planning, resulting in 
resort either to unpredictable mass involvement procedures with their 
confusion of expressions, or to the selection of particular interests 
for consultation with the attendant possibilities of an inaccurate 
assessment of the range of interests consulted and the lack of 
general applicability of the sentiments expressed by those interests. 
In planning, as in most if not all other areas of social welfare 
conducted within an institutionalised process, policies should be 
coherent, compatible and consistent. This is in stark contrast with 
the composition of the public sympathies, which are almost without 
exception incoherent, incompatible one with another, and of variable 
consistency; there are many mutually inconsistent opinions of 
different interest groups, and a mass of largely uninterested persons. 
In addition, from these two groups emerge in random fashion a changing 
diversity of interests, aspirations, demands, and opinions. In this 
confused situation it is difficult to see where precision may be 
attached to the mandate of the representative, from whatever process 
he or she may have been derived. This complex character of the 
decision-making process inclines support to the contention that 
'representation' is itself an unbridled, sensitive, manipulative 
process rather than a rigid, formalised structure with the trappings 
of status and power. It has been argued that representation is a 
system of actions "to facilitate Interchange between authority and the 
spontaneous groupings of society". This process of interchange 
and interaction will be composed necessarily of highly differentiated 
forms, some of which will be structured, organized and expected , 
(68) Sobolewski (1968) Lipset (1960). 
(69) Lipset (1960) p. 51. 
(70) For example, elections, press campaigns, the actions of 
pressure groups, petitions and referenda. 
and seme of which will be innovative and spontaneous causing some 
disruption and delay to decision processes. 
"Every form is ecgually legitimate from the standpoint of 
representation, and no single one is by itself 
sufficient to achieve the aims of the process of .^ .^ 
representation." 
The outcome of the interactions is a consensus or a reasonable and 
amicable resolution of the different propositions of the local 
politicians, the planning agency and the interested community groups; 
it would seem unlikely that a closer approximation to mass support 
than this could be achieved. 
In this section, consideration has been given to styles of representa-
tion and the extent to which they might adequately convey the message 
from the public to the decision-makers. As Pennock has suggested, 
there does not appear to be a single channel through which the 
messages may be carried; rather, there is a clear case that a 
diversity of forms of representation is required encompassing the 
traditional elected representative government, a responsible and 
responsive bureaucracy, efficient community spokesmen and leaders, and 
a public willing to co-operate with representational forms devised for, 
by and with them. 
For strategies of citizen participation in planning to be meaningful, 
it is critical that there is a clear understanding of what is expected 
of the prevailing or desired representational form, and of its 
intrinsic cgualities. It is unlikely that any form will yield a strict 
concordance of views from the multiplicity of relevant interests; it 
is possible to doubt that there exists 'a public interest' or 'a 
general will'. The degree of consensus attained will vary in time, 
on different planning issues, and in relation to different interest 
groups. What is required, therefore, is the establishment of a 
meaningful process to accommodate the various desired interactions, 
(71) Sobolewski (1968) p. 106. 
the o p e n i n g of a l l p o s s i b l e means by w h i c h t o ' h e a r ' t h e a t t i t u d e s , 
o p i n i o n s and a s p i r a t i o n s of t h o s e f o r whom t h e p l a n n i n g i s b e i n g cJone; 
the p r e c i s e mode of m e a n i n g f u l r e p r e s e n t a t i o n s h o u l d be d i c t a t e d by 
(72) the c i r c u m s t a n c e s of t h e s i t u a t i o n . 
INTERPRETATIONS OF THE CONCEPT 'THE PUBLIC INTEREST' 
Lippman ( 1 9 2 5 ) , i n h i s a p p r a i s a l of t h e s p i r i t of L i b e r a l i s m , h a s 
i d e n t i f i e d a p a r t i c u l a r w e a k n e s s i n t h e l o g i c of many p o l i t i c a l 
p h i l o s o p h i e s c o n c e r n i n g t h e n a t u r e of t h e p u b l i c and i t s w i l l i n g n e s s 
and c a p a c i t y t o become i n v o l v e d i n p o l i t i c a l a f f a i r s . The ' p u b l i c ' 
which becomes i n v o l v e d i n any p o l i t i c a l a c t i o n i s o n l y a s m a l l 
(73) p r o p o r t i o n of t h e a v a i l a b l e p o p u l a t i o n , and i t may b e s u g g e s t e d 
t h a t t h i s p r o p o r t i o n i s s e l d o m g r e a t e r t h a n t h a t which c o n s i d e r s i t s 
own i n t e r e s t s t o be a t r i s k . T h e r e would seem t o be l i t t l e ( i f any) 
ev idence to s u p p o r t t h e n o t i o n t h a t 
" a l l mankind ( i s ) w i t h i n h e a r i n g , t h a t a l l mankind when 
i t ( h e a r s ) would r e s p o n d homogeneous ly b e c a u s e i t ( h a s ) (-,,\ 
a s i n g l e s o u l . " 
(72) These t h o u g h t s l e a d t o t h e d e r i v a t i o n of f u r t h e r ' l e v e l s of 
s p e c i f i c i t y ' ; f o r e x a m p l e , t h e means of p a r t i c i p a t i o n , and 
t h e d i v e r s i t y of p a r t i c i p a n t s and i n t e r e s t s ; t h e d i f f e r e n t i a l 
d i s t r i b u t i o n of power i n t h e communi ty , and so o n . These 
m a t t e r s a r e c o n s i d e r e d i n t h e l a t e r c h a p t e r s of t h i s t h e s i s . 
(73) See l a t e r , C h a p t e r 6 , 
(74) Lippman (1925) p . 168 . ( N o t e : t h e t e n s e h a s b e e n changed f o r 
t h e c i t a t i o n ) . 
If p a r t i c i p a t i o n i n community decis ion-making i s dependent upon the 
p o s s i b i l i t y of o n e ' s pe r sona l i n t e r e s t s be ing put a t r i s k , the 
involvement of t he p u b l i c may be c o n d i t i o n a l upon the g e n e r a l p u b l i c 
i n t e r e s t becoming the s u b j e c t of p o t e n t i a l p r e j u d i c e . However, the 
cont inuing deba te and inqu i ry i n t o the meaning of ' t h e p u b l i c 
i n t e r e s t ' , and the conspicuous absence of a consensus on the 
d e f i n i t i o n of i t , p e r p e t u a t e s a s t a t e of confusion which pervades 
most e f f o r t s to g e n e r a t e i n t e r e s t in t he p u b l i c on community-re la ted 
ma t t e r s , and many a t t empts to i d e n t i f y which a g g r e g a t i o n of s e p a r a t e 
i n t e r e s t s c o n t r i b u t e to a p o s s i b l e c o l l e c t i v e ' p u b l i c i n t e r e s t ' . 
Despite the c o n t i n u i n g s t a t e of confusion i n t h e i n t e r p r e t a t i o n of the 
concept, t h e r e i s evidence i n p lanning l i t e r a t u r e t h a t t he concept i s 
s t i l l a major i n f l u e n c e on the conduct of p l ann ing . However, the 
f l e x i b i l i t y a f fo rded the concept by the lack of a consensus and 
prec ise d e f i n i t i o n i s no t n e c e s s a r i l y a l audab le a t t r i b u t e ; for 
example, i t may be argued t h a t a p r e c i s e d e f i n i t i o n i s a p r e - r e q u i s i t e 
to the capac i ty to frame a context in which i t i s p o s s i b l e to p rope r ly 
consider and then p lan for s p e c i f i c p o l i c i e s to accommodate a ba lance 
of i d e n t i f i e d i n t e r e s t s . In p l ann ing , the concept of the p u b l i c 
i n t e r e s t i s o f t e n c i t e d as the l e g i t i m a t i o n and j u s t i f i c a t i o n for the 
planning e x e r c i s e . This i s p a r t i c u l a r l y neces sa ry when the p r a c t i c e 
has n e i t h e r a b a s i s of democra t i ca l ly der ived p o l i t i c a l power nor wide 
popular s u p p o r t . In t h i s s i t u a t i o n , ' t h e p u b l i c i n t e r e s t ' may be 
considered to be a s u p r a - p o l i t i c a l norm, or as a h e u r i s t i c t o o l upon 
which p o l i t i c a l a c t i o n may be based . Empi r ica l evidence tends to 
support the c o n t e n t i o n of Dahl and Lindblom (1963) t h a t t h e concept i s 
propagated as a p o l i t i c a l t a c t i c , c o n t r i b u t i n g to the i n e v i t a b l e 
process of d i s p u t a t i o n when i t i s used to j u s t i f y a c t i o n which pu ts 
p a r t i c u l a r i n t e r e s t s a t r i s k . 
(75) Ki tchen (19 74) l i s t s ' t h e p u b l i c i n t e r e s t ' as one of seven 
o p e r a t i o n a l i n f l u e n c e s on the behaviour of p l a n n e r s , and 
Friedmann (19 73a) cons iders the concept to be a c r u c i a l 
element i n the case for c i t i z e n p a r t i c i p a t i o n in p l a n n i n g . 
(76) Plamenatz (1954) 
(77) Cans (19 7 3 ) . 
In the r e a l wor ld , ' t h e pub l i c i n t e r e s t ' should be manifes t in the 
s t a tements of pub l i c goals and o b j e c t i v e s ; these may be r e l a t e d 
e i t h e r to organized major i ty a s p i r a t i o n s or to organized and 
p o l i t i c a l l y powerful minor i ty i n t e r e s t s . The key f a c t o r i n e s t a b l i s h -
ing ' t h e p u b l i c i n t e r e s t ' i s o r g a n i z a t i o n ; g e n e r a l l y the unorganized 
p ropor t ion of s o c i e t y , whether a m i n o r i t y or a ma jo r i t y , i s not 
s i g n i f i c a n t l y considered in conven t iona l decis ion-making p r o c e s s e s . 
I t may be argued, as many p o l i t i c a l s c i e n t i s t s and commentators have 
done, t h a t t he re i s a c l e a r p o l i t i c a l and moral r e s p o n s i b i l i t y to 
achieve an e q u i t a b l e ba lance between the va r ious l e v e l s and types of 
i n t e r e s t s i n a democracy. In a d d i t i o n , i t i s behoven to the p lanner 
to both b e l i e v e in and then to work towards ' t h e pub l i c i n t e r e s t ' i f 
i t i s to be hoped t ha t h i s c o n c e p t s , p roposa l s and a c t i o n s may be 
r a t i o n a l l y j u s t i f i e d . 
Without the suppor t of a r a t i o n a l e fo r a c t i o n based upon an i n t e r -
p r e t a t i o n of ' t h e p u b l i c i n t e r e s t ' the con t inu ing n a t u r e and purpose 
of p lanning may be s e r i o u s l y q u e s t i o n e d . Friedmann has argued t h a t 
c i t i z e n p a r t i c i p a t i o n i n p lann ing i s a means to ach iev ing the 
( T O N 
comprehensive expression of 'the public interest', and that the 
current enthusiasm for expressions outside the conventional forms and 
procedures of democratic government are manifestations of societal 
adjustments aimed at achieving comprehensiveness in the treatment of 
interests. His argument may be challenged; for example Nisbet (19 73) 
has challenged the centralism which forms an integral part of the 
public philosophy thesis, and Cans has disputed the ability of mass 
society to accept the required disciplines of egalitarianlsm. 
The continuing debate has not been markedly clarified in the Needham-
Faludi (19 73) attempt to determine whether planning is an activity 
concerned to solve problems or to seek goals. 
In the following attempt to clarify the concept of 'the public 
interest', particularly in so far as it is useful and meaningful for 
planning and citizen participation, consideration is given 
(78) Friedmann (1973a) has argued that "the idea of the public 
interest cannot be discarded except at a grave risk to the 
community and ourselves (i.e. the planners)." p. 2. 
'*s to some of the many descriptions and definitions of the concept, 
drawing on the vast literary output of political theory; 
* to attempt to define the concept in law, relying almost 
entirely on the law relating to consumer protection; and 
* to the continuing debate concerning public v. private interests. 
1. The State of Consensus on the Concept 
There was a period of intense research activity in the 1950's and 
1960's during which many and various attempts were made to clarify 
the concept of 'the public interest'. The principal discussants 
during this period included Banfield, Bodenheimer, Cassinelli, Cohen, 
Leys, Meyerson, Perry, Schattschneider, Schubert, Sorauf and Truman; 
in addition to these, the classic works by Beard (19 34), Bentley (1908), 
(79) 
Dewey (192 7) and Herring (1936) were subjected to re-examination. 
If there is a common denominator in the various descriptions and 
definitions it is possibly that 'the public interest' may be construed 
as a criterion (or desideratum) by which the relevance of public 
policies may be measured, or as goals which those policies would 
ideally pursue and attain. 
Beyond this generalization, the concept has been manipulated in 
respect to different and particular contexts and-ideological positions. 
For example, it has been associated with descriptions of administra-
tive behaviour, superior notions of wisdom, electoral consensus, 
aggregations of compatible Interests, political compromise, and so on. 
However, these uses of the concept as a closed system of moral pre-
requisites for political action or community decision-making tend to 
ignore its intrinsic value as a stimulus to action. Two extreme 
interpretations of the concept may be discerned in the literature of 
political theory; one is that 'the public interest' is a political 
(79) The ensuing discussion draws extensively on all of these 
sources. 
In addition, Section 2 in this chapter is concerned with an 
examination of the theories of groups and group interests of 
Bentley and Truman. 
phantom, and the o t h e r i s t h a t i t i s the c r u c i a l guid ing p r i n c i p l e 
for decis ion-making i n democracy. 
The l i b e r a l , and o f t en imdefined, use of the concept t r e s p a s s e s i n t o 
r e l a t e d i s s u e s , adding fu r t he r confusion to o t h e r concepts which 
c o n t r i b u t e to t h e umbrel la concept ' d emocracy ' . For example, the 
use of the term invokes assumptions about the n a t u r e and o r g a n i s a t i o n 
of p o l i t i c a l i n t e r e s t s , the r e s p o n s i b i l i t i e s and respons iveness of 
e l ec t ed r e p r e s e n t a t i v e s , the p roces s of p u b l i c po l icy-making , and so 
on. Of t h e s e , perhaps the a c c o u n t a b i l i t y of e l e c t e d r e p r e s e n t a t i v e s 
has exe rc i s ed most thought ; i s the a c c o u n t a b i l i t y (a) to the wishes 
and mandate of h i s c o n s t i t u e n t s , o r (b) to t he manifes to drawn up by 
h i s p o l i t i c a l p a r t y , or (c) to h i s p e r s o n a l i s e d v i s i o n of the good 
soc ie ty? Within each of t h e s e a r e a s , t h e r e may be l e g i t i m a t e 
a s s e r t i o n s of working towards ' t h e p u b l i c i n t e r e s t ' . I t i s i n t h i s 
p o l i t i c a l arena t h a t t he i n h e r e n t f l e x i b i l i t y of . the concept may be 
used to the advantage of the p a r t i c u l a r con tex t and s i t u a t i o n . In 
the a c t i v i t i e s of p l ann ing , the i m p r e c i s i o n has f a c i l i t a t e d i t s use 
to l e g i t i m i s e b u r e a u c r a t i c or p o l i t i c a l p r e f e r e n c e s for p a r t i c u l a r 
planning s t r a t e g i e s , for d e c i s i o n s concerning development or change 
of use , for d e c i s i o n s r e l a t e d to programming, and to j u s t i f y the 
i n e q u i t i e s i n the e f f e c t of p l ann ing p r o p o s a l s , such as c o s t s to the 
few, b e n e f i t s to the many. Such r a t i o n a l i s a t i o n s c o n t r i b u t e to the 
reduct ion of p o l i t i c a l debate to a very p r i m i t i v e l e v e l ; and the 
tendency to extend the reasoning for d e c i s i o n s to high and broad 
l e v e l s of a b s t r a c t i o n c o n t r i b u t e s s i g n i f i c a n t l y t o the exc lu s ion from 
the debate those fo r whom the i n t e r e s t i s pu r sued . 
Probes i n t o the concept have e x e r c i s e d a number of r e s e a r c h e r s over 
long p e r i o d s , the ana lyses d i f f e r i n g e i t h e r from the i n i t i a l view-
po in t s or the purpose for which the i n v e s t i g a t i o n took p l a c e . 
From a study of t h i s body of l i t e r a t u r e , t h e r e emerges a r e a l i s a t i o n 
(and, i n c i d e n t a l l y , a j u s t i f i c a t i o n for c o n t i n u i n g r e s e a r c h ) t h a t the 
p r e v a i l i n g lack of d e s c r i p t i v e models of behav iou r i n dec is ion-making 
(80) For example: i n r e l a t i o n t o p u b l i c a d m i n i s t r a t i o n . Long (1952, 
1954), Redford (1954, 1958), MacMahon (1956) , Schuber t (1957); 
i n r e l a t i o n to p o l i t i c a l p a r t i e s , S c h a t t s c h n e i d e r (1952) ; i n 
r e l a t i o n t o the l e g i s l a t i v e p r o c e s s , H u i t t (1954) ; i n r e l a t i o n 
to the j u d i c i a l p rocess Schuber t (1958) , Cohen (1962) ; 
community development, Meyerson and B a n f i e l d (1955) ; p o l i t i c a l 
t h e o r y , Sorauf (1957) , Schuber t (1958) , C a s s i n e l l i (1958) , Leys 
(1958) . 
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i s a handicap to the m a t t e r s c e n t r a l to the theme of t h i s t h e s i s . 
Without an adequate theory b a s e , however t h a t i s de r ived , i t i s 
p o s s i b l e to ignore a requ i rement t h a t p u b l i c s e r v a n t s sub juga te t h e i r 
p r o f e s s i o n a l p r e f e r e n c e s , t o ' t h e p u b l i c i n t e r e s t ' . Schubert has 
made many a t t empt s to t r a n s l a t e h i s t h r e e f o l d c l a s s i f i c a t i o n of 
a d m i n i s t r a t i v e behav iour - r a t i o n a l i s t , i d e a l i s t , r e a l i s t - t o 
o p e r a t i o n a l c o n t e x t s i n which ' t h e p u b l i c i n t e r e s t ' i s c i t e d as a 
guiding p r i n c i p l e . The r a t i o n a l i s t behaviour theory i s of l i m i t e d 
relevance or he lp however, because of i t s concen t r a t i on on t h e f a i t h f u l 
execution of d e c i s i o n s made a t a ' h i g h e r ' l e v e l ; thus i t i gno res the 
p o s s i b i l i t y of the c o n f r o n t a t i o n of c o n f l i c t i n g demands made by 
a r t i c u l a t e and o rgan i sed groups i n the community. In a d d i t i o n , and 
de t r imen ta l ly to the p r e s e n t d i s c u s s i o n a t l e a s t , r a t i o n a l i s t theory 
i n s i s t s t h a t p o l i t i c a l behav iour does no t accommodate p o l i t i c a l 
choice . Schubert has drawn the analogy wi th a sausage machine: the 
publ ic w i l l i s i n s e r t e d a t one end, and from the o the r end emerge 
"neat l i t t l e segments of t h e p u b l i c i n t e r e s t " . I d e a l i s t theory has 
l i t t l e which i s c o n s t r u c t i v e to o f f e r by way of c l a r i f i c a t i o n of ' t h e 
publ ic i n t e r e s t ' , or even of the means by which i t may be de te rmined . 
Ins tead , the theory imbues the dec is ion-maker wi th the r e s p o n s i b i l i t y 
for determining what t h a t i n t e r e s t might b e , drawing upon h i s 
experience of comparable s i t u a t i o n s , p r i o r p o l i t i c a l s o c i a l i z a t i o n , 
and e t h i c a l p r e c o n d i t i o n i n g . I t may be sugges ted t h a t t h e concept 
of a pub l i c i n t e r e s t i s i r r e l e v a n t to i d e a l i s t t heo ry , as the e s sence 
of decis ion-making t o t h i s theory i s more i n accord wi th p e r s o n a l 
percep t ions and a b s t r a c t i o n s concerned wi th ' g o o d ' , than wi th 
ex t e rna l and c o n s i s t e n t g u i d e l i n e s . The r e a l i s t - theory approaches 
the dilemma of the r e a l wor ld most c l o s e l y , i n t h a t i t acknowledges 
the d i f f i c u l t y of r e s o l v i n g c o n f l i c t which i s der ived from competing 
i n t e r e s t s ; bu t t h e r e remains a d i s t i n c t gap between the a s p i r a t i o n s 
of p rob lem-so lv ing , and the d i s j o i n t e d o p e r a t i o n s of the r e a l wor ld . 
Perhaps the most r e a l i s t i c i n t e r p r e t a t i o n of the p o s i t i o n i s t h a t the 
prosecut ion of ' t h e p u b l i c i n t e r e s t ' f u l f i l s only two f u n c t i o n s , 
n e i t h e r of which a r e based on a thorough unders t and ing of the 
concept or on e m p i r i c a l e v i d e n c e ; t h e s e two func t ions a re (a) the 
' h a i r s h i r t ' func t ion r e f e r r e d to by Sorauf, and (b) the convenience 
function of a p a r t i c u l a r compromise. 
Most attempts to clarify an interpretation of this concept concentrate 
on either the principle of summation, or the determination of 'the 
public interest' by governmental fiat. 
The Benthamite approach to 'the public interest' is that the concept 
is simply a matter of summing the individual interests in the 
community in a mechanical fashion; to Bentham, the community is 
identical with "the sum of the interests of the several members who 
( 81^ 
compose it." This rationalization of 'the public interest' with 
the arithmetically derived total of individual interests overlooks 
a number of serious contributory matters which tend to invalidate 
that interpretation; for example, it ignores the possibility of 
antagonism between individual interests, or, if it recognises that 
possibility, it assumes that a summation of antagonisms contributes 
to a satisfactory consensus (i.e. two 'negatives' make a 'positive'). 
Bodenheimer (1962) has suggested that the arithmetic position is 
concerned with aggregates of individual interests, rather than with 
particularised instances of those interests, but he points out that 
without a qualitative evaluation of individual interests a proper 
determination of 'the public interest' would almost certainly 
encounter serious philosophical and operational difficulties. Another 
aspect of this matter which often is not given due weight, is the 
unstable nature and contradictory psychological structure of human 
beings; for example a member of the public may at one time approach 
matters anthropocentrically, interpreting them from an isolationist 
viewpoint, and at other times evaluate matters responsibly as being 
concerned for all citizens. The balance of these conflicting tendenc-
ies is rarely stable in an individual, and certainly varies between 
individual members of the public. The Benthamite approach Ignores the 
contentious matter of the means whereby the range of interests can be 
accurately ascertained as a pre-requisite to the summation exercise; 
the problems associated with the quantitative determination of 'the 
public interest' are not easily resolved even by the proper discharge 
of representational functions. 
It is similarly inappropriate to identify strictly 'the public 
(81) Bentham, J. (1823) An Introduction to the Principles of Morals 
and Legislation, Chapter 1, p. iv. 
interest' with the policy decisions of government and public 
authorities; 'the public interest' does not consist necessarily of 
whatever the pijbllc authorities by their fiat declare it to be. In 
addition, there are universal assumptions about the behaviour and 
perspective of public servants which tend to reduce the validity of 
any expectation that action by a public authority will be coincident 
invariably with 'the public interest'. It is generally held to be 
naive to equate the public good with the interest of a mystical 
collective entity such as a sovereign or a president. Similarly, it 
would seem to be inaccurate to assume that 'the public interest' is 
prosecuted or protected necessarily by the cumulative content of 
statutory enactments flowing from the actions of elected representatives. 
A widely reported decision from a U.S. court incorporates the 
statement that "before any commission can decide whether a contract is 
contrary to the public interest, it is necessary to find what is or 
what is not in the public interest. The power to make such deter-
mination rests with the legislature and without such declaration the 
(82 ^  
commission would be without a standard or criterion." There is 
cause for concern here if the implication of this decision is that the 
only means of determining the meaning of the concept is by the 
enactment of legislation, or by a definition of 'the public interest' 
in each piece of legislation. 
It may be suggested that 'the public interest' should be conceived as 
the genuine interest of the whole coimnunity and not the camouflaged 
interest of an elite or minority. However, such a suggestion is 
inadequate because of its lack of specificity. Similarly, other 
abstract philosophical statements are of little help; for example, 
it has been suggested that the greatest human happiness is derived 
from making contributions to, and enjoying the accrued benefits of, 
the material, intellecutal, ethical, religious and aesthetic spheres 
.... (83) 
of life. 
"all measures which promote, serve and benefit the human 
desire for affirmative and constructive participation in 
the enterprise of civilization must be deemed to be in 
'the public interest' because they increase the good of 
(82) U.S. Supreme Court of Pennsylvania: Bell Telephone Co. v. 
Driscoll 1941. 21 A.2d 912, at para 916. 
(83) Fromm (1953) 
all as it is intelligently conceived.' 
There is possibly no society in which the notion of 'the public 
interest' connotes that all human aspirations, demands or claims 
enjoy equal entitlement to satisfaction. However, there is a measure 
of coincidence in the views which permits a meaningful degree of 
overlap and congruence: the widest and most effective degree of 
coincidence of interests occurs in the general state of preference on 
the part of each member of the public that a state of affairs is caused 
to exist in which each individual has the opportunity to develop his 
particular aptitudes and abilities in a manner that is of benefit to 
him and to society generally. Lippmann has formalized the situation 
as follows: 
"The public interest may be presumed to be what men in the 
end would choose if they saw clearly, thought rationally, .„[.,. 
acted disinterestedly and benevolently." 
This situation of persistent confusion in the interpretation of 'the 
public interest' Is of no help to planners in their moralistic pre-
occupation with the tenet of their code of conduct which is concerned 
with the ralson d'etre of their practice. It is no help, either, to 
the galaxy of aspiring participants to the plan-making process, 
because there appear to be no satisfactory all-embracing guidelines 
within which to interpret the significance of their own interests. 
The lack of generally supported social goals, such as the revolutionary 
and radical aims of liberty, equality, material welfare, and others of 
a similar character, has caught society in a state of unpreparedness; 
neither the public, nor the politicians, nor the public servants seem 
to be conceptually or politically able to cope with the resulting 
confusion. 
(84) Bodenheimer (1962) p. 213. 
(85) Lippmann, W. (1955) Essays in the Public Philosophy, Hamish 
Hamilton, London, p. 42. 
2. The Interpretation of Bentley and Truman 
"There can be no public interest because there is no public 
or community other than the aggregation of individuals 
and special interest groups which they form. There is 
no common good because there is nothing which is good for 
the community as a whole; there are only goods or .^ v^ 
interests pursued by individuals and groups." 
This interpretation of 'the public interest' infers, that, if it 
exists at all, the concept refers to the context of individual and 
group interests in the political arena. It is this interpretation 
and perspective which forms the basis of what has been described as a 
category of 'abolitionist theories' (Cochran, 1974). The principal 
abolitionist theorists are those which also subscribe to the scientific 
study of politics. 
Foremost among these theorists are Bentley and Truman. David Easton 
is associated with them because of his advocacy of the scientific 
method of study of political behaviour, and particularly because of 
his propogation of a functional theory of politics (derived from 
systems theory) employing a methodology based on equilibrium theory. 
In his advocacy and use of functional perspectives and equilibrium 
( Ql\ 
concepts, Easton follows the preferences of Bentley and Truman. 
The concept of 'the public interest' has been rejected principally 
by those theorists who advocate the scientific study of politics. 
and particularly those for whom measurable data is a critical pre-
( DON 
requisite for an understanding of the decision-making process. 
Accredited as the founder of the abolitionist theories, Bentley (1908) 
postulated the irrelevance of a number of social concepts such as 
community. In denying the existence of such concepts Bentley and his 
modern disciples such as Truman draw the conclusion that there cannot 
(86) Cochran (1974) p. 328. 
(87) Hale (1969) pp. 46f. 
(88) Schubert (1958) pp. 34-5. 
(89) The edition of Bentley used for citation throughout this section 
is that published in 1949. Future references will be made as 
follows: Bentley (1949). 
(89) 
be such a phenomenon as 'the public interest'. It has been recorded 
that concepts such as 'community', 'common action' and 'common life' -
among the principal ideas of such theorists as de Jouvenal, 
and Yves Simon - are incomprehensible to the Bentlian school. 
The abolitionist position recognizes the need for a code of rules 
to guide the pursuit of democracy; however the dneial of the existence 
of 'the public interest' and/or 'the social whole' is complete. The 
Bentlian school considers that government, and society, is shaped by 
the interplay of group pressures, and that governmental decisions are 
manifestations of the balance or equilibrium of those pressures. 
Although Truman's theory of political decision-making is more 
sophisticated than the simplistic Bentlian notion of pressure, there 
is little essential disagreement between them. 
In summary, for Bentley and Truman, there is no such phenomenon as 
the community, nor is there a derived concept 'the public interest'; 
in their view governmental decisions cannot reflect the good of society 
as a whole because the real basis of both society and government is 
the interest group, and it is the dynamic competition between these 
groups trending towards equilibrium which is the real force in society. 
The Bentlian school distinguishes groups according to their organization 
and their access to the focal point(s) of decision-making; however, 
there is a semblence of a concession to the possible existence of a 
phenomenon 'the public interest' as the strategy or tactic used to 
provide the interests of some groups. As the Bentlian school is 
particularly concerned with the scientific bases, of politics the root 
of concern is with the inability of traditional research method to 
differentiate conclusively between altruistic and selfish interests, to 
define a quantitative measure of 'the public', and therefore to 
determine the nature and scope of 'the public interest'. 
"Discussions of problems of national interest and public 
interest similarly are predicated on the assumption 
that 'interests' are readily definable on some simple 
level, and become a problem for classification solely 
(90) Cochran (19 74) p. 332. 
upon reaching complex levels of analysis. Difficulties 
are regarded as being a reflection not of the identif-
ication of basic interests as such, but primarily, 
or even exclusively, the consequences of including 
within the scope of a unitary analysis the well-being 
of a collectivity that is not an actual 'fact', a 
discrete substantive entity, but merely a reified ,^^. 
analytic structure." ^ ^ 
(92) The roots of contemporary Pluralist theory have been traced 
to the conception of 'interests' central to the theories of 
(93) Classical Liberalism. Among the group theorists only Bentley 
has been credited with sensitivity to the complexities of the concept, 
although he has been criticized for making vague generalizations and 
avoiding the fundamental definitional exercise with 'interests' and 'the 
public interest'. Bentley maintained that there were few problems 
in modern society which induced sharply differentiated 'masses' of 
men; however, he could not conceive of a national totality of men 
composed of differentiated groups contributing to a recognizable 
'whole': "the varying sets of interests will not so settle or 
consolidate themselves upon masses of men as to make any one classific-
(95) 
ation adequate for all interests." Bentley approached the 
definitional exercise with reluctance; for him, the terms 'interest', 
'group' and 'activity' were considered as co-terminus as "equivalent 
terms with just a little difference of emphasis" - the interest is an 
interpolation from the activity of the group. Bentley seems to have 
settled for the compromise, that group interests were to be considered 
paramount, that individual interests at one extreme and national or 
(91) Krislov (1963) p. 830. 
(92) Pluralism is the political philosophy which argues that private 
associations (i.e. groups with particular interests) deserve a 
more recognizable and dynamic constitutional role, providing a 
'cushion'between the individual and the state (See Kornhauser, W. 
(1959) The Politics of Mass Society, (Free Press, Glencoe), and 
Olson, (1971), especially chapter 5) . 
(93) Balbus (1971) pp. 154-6. 
(94) This discussion of Bentley's thesis is based on Part 2 of his book, 
(1908-1949 edition), and especially chapters 7,10,19,20,22 and 23. 
(95) Bentley (1949 edition) p. 206, 
(96) Bentley (1949 edition) pp, 213-4, 
(97) 
common interests at the other were to be considered as fiction. 
The compromise in the operations of government was achieved, according 
to Bentley, through the interaction of groups, "balancing quantity 
against quantity" and having no meaning outside of the relationship 
between the groups and their various competing interests; thus, the 
principal analytical components of groups included their number, 
intensity of action, their organization, and their access to power. 
Bentley defined a group as a certain portion of the men of society, 
not as a physical mass, but as a mass activity, a collection of 
individuals associating to pursue a definite activity or course of 
action. Although he could concede that "society itself is nothing 
(99) other than the complex of the groups that compose it" , he could 
not envisage a generalized interest with a 'group' composed of all the 
individual members of society differentially aggregated in accordance 
with particular interests or sympathies. In pursuit of his 
equilibrium theory Bentley considered that, at any point in time, "the 
balance of the group pressures ±s_ the existing state of society". 
A particular problem for Bentley was re-accommodating the inevitability 
of societal change which might perceptably alter the balance of forces 
in society so that the fragility of the composition of interest 
groups would be exposed as different aggregations of individuals 
occurred as adjustments to the changing fortunes of social and 
economic forces. However, Bentley was aware that the processes of 
change would be as manifest in the groups within government as those 
outside of government; therefore, in his estimatlcsn, the social and 
political system would dynamically reflect groups which were "freely 
continuing, dissolving and recontinuing in accordance with their 
interest lines' ". This view is consistent with other writings of 
Bentley in which he discusses the desirability of interests being 
represented in government according to the potential impact of their 
pressure. 
(97) Olson (1971) p. 120. 
(98) Bentley (1949 edition) Chapter 7 passim, 
(99) Bentley (1949 edition) p. 222. 
(100) Bentley (1949 edition) p. 258. 
(101) Bentley (1949 edition) p, 358, 
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With particular reference to the concept of 'the public interest' 
Bentley demonstrated his ambivalence in brief critical comments; 
for example: 
"it is easy to generalize the background so much that 
one thinks he finds in it a 'social whole' which he 
can treat as an active factor ... I think I am 
justified in asserting positively that no such group 
as the 'social whole' enters into the interpretation 
... On any political question ... we should 
be justified in treating the interests of the whole 
nature as decisive. There are always some parts of 
the nation to be found arrayed against other parts ... 
Usually we shall find on testing the 'social whole' 
that it is merely the group tendency or demand 
represented by the man who talks of it, erected into, „. 
the pretence of a universal demand of the society". 
However, Bentley has recorded his awareness of the generality of 
interests, particularly the impact of the larger and more general 
interests on the smaller, narrower and more specialist interests, 
and the inevitability of governmental decisions reflecting the mass 
of weak interests rather than the more intense and numerically small 
interests of particular groiips, especially as much governmental work 
IS composed of habitual actions. 
Bentley is usually considered to have been a pioneer and principal 
inspiration to the group and pluralist theorists of political action. 
His seminal work (1908) has provided the benchwork for many of the 
investigations into the nature and impact of groups and interests in 
the ensuing period. Notably amongst the work of'Bentley's 'disciples' 
has been that of David Truman. 
Truman's consideration of interests and groups has been interpreted 
as an elaboration and extension of Bentley's work. However, taking 
advantage of several decades of further research Truman attempted a 
sophistication of Bentley's work, particularly by redefining the 
parameters and characteristics of groups. The consistency of the role 
of groups in American politics is remarked upon early in Truman's 
thesis. One of his principal tasks was to establish a scientific 
(102) Bentley (1949 edition) p. 220, 
(103) Bentley (1949 edition) p, 454. 
(104) Truman (1951) p. 8. 
1bi£ 
framework for the study of the interest group phenomenon so as to 
contribute usefully to the dispelling of the sinister appelations 
usually associated with 'groups'. In order to do this Truman 
redefined interest in terms of "shared attitudes", developed the notion 
of 'potential groups' and emphasized the importance of integrative 
interaction between groups. Truman devotes most of his consideration 
to organized groups, their internal cohesion, and to the conditions 
which determine their degree of access to the institutions of govern-
(106) 
ment. 
One of the principal thrusts of Truman's exposition is his insistence 
that, as society becomes more complex, its groups' needs become more 
numerous and various, and there is a tendency for more 'associations' 
to be formed to stabilize the processes of government by preventing 
any one group to upset the equilibrium of interests. The multiplication 
of groups and loose associations is repeated in the lines of access 
to government, but the degree of successful access is in some way 
determined by the nature of the conditions which promote the 
establishment of a particular interest group. For Truman, as 
for Bentley, the basis of government and society is the interest 
group, with the decisions of government being dependent upon the 
outcome of competition among these groups. The antipathy to the 
role, or even the existence of a role in the political processes for 
individuals as for society as a whole is particularly intense in 
Truman. For example: 
* "We do not, in fact, find individuals otherwise than,^„„. 
in groups." 
* "A major difficulty in a group interpenetration of the 
political process is that such an explanation 
inevitably must ignore some greater unity ('109'> 
designated as society or the state." 
(105) Truman (1951) Ch. 2, passim. 
(106) Truman (1951) Chapters 6-15. 
(107) Truman (1951) p. 61. Truman would seem to contend that 
conditions such as suffering, dislocation and disturbance 
almost inevitably promote organized political pressure; 
however, recent political events do not wholly substantiate 
that view, (Olson, 1971, p. 123), 
(108) Truman (1951) p. 48, 
(109) Truman (1951) p. 49, 
* "In all societies of any degree of complexity the 
individual is less affected directly by the society 
as a whole than differentially through various of 
its subdivisions or groups." 
* "In general terms, every individual, from infancy 
onward, tries to make himself an accepted 
participant in a group, or more properly, a set 
of groups, that makes up his social environment." 
(110) 
(111) 
* "It appears, then, that the group experiences and 
affiliates of an individual are the primary, 
though not the exclusive, means by which the 
individual knows, interprets, and reacts to the ci19^ 
society in which he exists." 
This antipathy to the existence of "some greater unity designated as 
society" would seem to be based on Truman's interpretation of the 
nature and behaviour of man; he has suggested that the conception of 
"an interest of the nation as a whole ... flies in the face of all 
that we know of the behaviour of men in a complex society". He 
contends that of such a phenomenon as a public interest existed 
then the interest group and the political party ought properly to 
be considered as an abnormality. Truman's view is that the differing 
experiences and perceptions of men promote individuality which 
inevitably results in group affiliations and a lack of a unitary 
interest. Truman does not concede that a 'public interest' is 
consistent with the 'sum' of the organized interest groups, although he 
does recognize that the nature of the political system is such that it 
accommodates a situation in which governmental policies may be 
supported or at least accepted by a large proportion of society. 
Neither Truman nor Bentley clarify the nature of existence of a 
phenomenon 'the public interest'. Their examinations of the political 
system support subsequent contentions that it is the group rather 
than either the individual or the 'social whole' which is the 
principal factor in government decision-making. Little space or 
(110) Truman (1951) p. 15. 
(111) Truman (1951) p. 18. 
(112) Truman (1951) p. 21. 
(113) Truman (1951) p. 50. 
(114) "There are always some parts of the nation to be found arrayed 
against other parts", Bentley (1949 edition), p. 220. 
attention is devoted by Bentley and Truman to an explicit and profound 
examination of 'the public interest'; rather, both political scientists 
tend to dismiss the concept as an irrelevance, and contend that 
the different interest groups will tend to keep each other in check 
through the processes of interaction and power-balancing - that is, 
the equilibrium theory. 
3. Individual Interests, Group Interests, and 'The Public Interest' 
Despite the many claims that public policies are couched in terms 
the intention of which is to pursue 'the public interest', contempor-
ary (western) political philosophies would seem to prefer to value 
the subjective definition and pursuit of individual interests. This 
is almost inescapable, particularly in the prevailing social milieu 
in which there are persistent changes in the long term goals of 
society, and, of most significance to the theme of this thesis, 
changes in the attitudes to participation and the willingness to 
participate in community decision-making. For these reasons, and 
possibly others, 'the public interest' is not necessarily a constant; 
it is a goal to be aimed at rather than achieved. It is the 
heterogeneous nature, and generally ill-informed state of the public 
which frustrates any definitive indication of where its interest lies, 
though inferences may be drawn from its behaviour in specific 
. , (116) instances. 
E a r l i e r i n t h i s chap te r two major a s p e c t s of the concept were 
d i f f e r e n t i a t e d ; one was concerned wi th q u a n t i t a t i v e de t e rmina t ion , 
and the o the r wi th de t e rmina t i on by government f i a t . I t i s a p p r o p r i a t e 
here to cons ider the f i r s t of t h e s e i n more d e t a i l . In tes t imony 
before a United S t a t e s ' Congres s iona l Committee, i t was sugges ted t h a t 
"no pub l i c p o l i c y could e v e r be t h e mere sum of the demands 
of o rganised s p e c i a l i n t e r e s t s . . . for t h e r e a re v i t a l 
common i n t e r e s t s t h a t cannot be o rgan ized by p r e s s u r e (^ M\ 
groups . " 
(115) "In developing a group i n t e r p r e t a t i o n of p o l i t i c s . . . we do not 
need to account for a t o t a l l y i n c l u s i v e i n t e r e s t , because one 
does not e x i s t " . Truman (1951) p . 5 1 . 
(116) Chetwynd (1972) . 
(117) Ci ted i n Z e i g l e r (1964) p . 22 . 
This i s a commentary on the p r i n c i p a l con ten t ious m a t t e r , whether 
' t he p u b l i c i n t e r e s t ' i s a s imple summation of a l l i n d i v i d u a l 
i n t e r e s t s , or whether i t i s an aggregate gained i n some o t h e r way. 
Much of t he l i b e r a l democrat ic p o l i t i c a l phi losophy argues from the 
premise t h a t t h e p r i n c i p a l purpose of government i s to maximise the 
s a t i s f a c t i o n of i n d i v i d u a l s e l f - i n t e r e s t s ; t h u s , any p u b l i c po l i cy 
which may be c l o s e l y i d e n t i f i e d wi th a t o t a l i t y of i n d i v i d u a l 
i n t e r e s t s w i l l be i n ' t h e p u b l i c i n t e r e s t ' . This i s t h e argument of 
Bentham. I t b u i l d s upon ano the r premise t h a t man w i l l c o n t r i b u t e the 
most to s o c i e t y i f , i n so doing , he reaps a maximum r e t u r n , i . e . he 
s a t i s f i e s h i s s e l f - i n t e r e s t s most complete ly . The prime c o n d i t i o n 
at tached to t h i s argument i s t h a t , what i s i n a man's s e l f - i n t e r e s t 
i s s e l f - d e t e r m i n e d and not imposed by e x t e r n a l s t i m u l i to the 
ob jec t ive or r a t i o n a l i s e d i n t e r e s t . Although the Benthamite t h e s i s 
i s f requen t ly a t t a c k e d , i t i s necessa ry to e x e r c i s e cau t ion before 
r e j e c t i n g i t s i n t r i n s i c i n s i s t e n c e upon the s a t i s f a c t i o n of i n d i v i d u a l 
i n t e r e s t s and then a summation of those i n o rder to a t t a i n ' t h e p u b l i c 
i n t e r e s t ' , for t h e r e i s l o g i c i n the argument t h a t one l e v e l of 
i n t e r e s t can, by a g g r e g a t i o n , become another l e v e l of t o t a l i n t e r e s t . 
This i s the view of Burke, Hegel and Mach ieve l l i . 
A c h a r a c t e r i s t i c of the o p e r a t i o n s of government and p u b l i c i n s t i t u -
t ions i s t h a t t h e r e a re occas ions in which the re a re c o n f l i c t s or the 
p o s s i b i l i t y of c o n f l i c t between the i n t e r e s t s of d i f f e r e n t groups , 
i . e . t ha t i n s a t i s f y i n g one i n t e r e s t , i t becomes imposs ib le to s a t i s f y 
the i n t e r e s t s of ano the r group, o r , i f not imposs ib l e , then a t b e s t 
the p o s s i b i l i t y i s s e r i o u s l y reduced. 
"Rel iance upon i n d i v i d u a l i s m as a b a s i s for p o l i t i c a l 
dec i s ions s tumbles a g a i n s t the roo t f a c t s of i n t e r -
dependence and s o c i a l c o n f l i c t . . . s e l f - i n t e r e s t has a 
l e g i t i m a t e p l a c e in the p u b l i c i n t e r e s t , but dec id ing 
whose s e l f i n t e r e s t and to what e x t e n t r e q u i r e s the 
u t i l i z a t i o n of va lues and p r i n c i p l e s which t r anscend / ^ •, o\ 
such i n t e r e s t s . 
The demands of i n d i v i d u a l i n t e r e s t s c o n s t i t u t e a p a r t of p o l i t i c a l 
l i f e ; every c i t i z e n i s a f f e c t e d by the i n t e r e s t s of o t h e r s , and 
(118) Flathman (1966) p . 38. 
therefore ought to take them into account. If individual citizens 
assess their personal interests and formulate their political demands 
from them without considering the aspirations and interests of other 
individual citizens, there is a likelihood that no one citizen will 
completely satisfy his interests; the level of satisfaction of any 
one person will be reduced according to the declared pursuit of 
others to maximise their interests. This is conspicuously a matter 
of moral behaviour. To impose one's interest upon others renders 
'the others' incapable of achieving their interests to the full unless 
all parties shared identical interests. Rousseau has described as 
desirable the situation in which political actors consider the impact 
of their actions and demands on other members of the public and 
personally reduce the idiosyncratic demands as part of the process of 
seeking common ground with other interests. Therefore, it may be 
claimed that the quantitative approach to determining 'the public 
interest' does not require necessarily a unanimity of interest in order 
for public policies to be effective and satisfactory. 
Cassinelli (1958) has argued that the interpretation of individual 
interests as part of 'the public interest' may lead to anti-democratic 
results. However, it may be argued equally convincingly that it is 
important for the public to assert and reveal its interests and 
demands, in so doing contributing to the process of determining 'the 
public interest'. This alternative case recognizes the moral and 
educational orientations required of each citizen, and that an 
awareness and due recognition of other interests does not imply 
necessarily ignoring one's own; 'our' includes 'mine' by definition 
or consent. Flathman's (1966) interpretation of 'the public 
interest', and the means of achieving it seems to advocate widespread 
citizen participation; involvement in the political process would 
entail participation in the determination of general goals and 
objectives. However, the norms of human behaviour might militate 
against the subjugation of an individual's interests to those of an 
ill-defined public. 
(119) It has been suggested that the function of the concept is "to 
justify action in the face of disagreement". (Flathman, 
1966, p. 41) . 
The 'ill-defined public' is not a realistic concept, if only for the 
reason that such a heterogeneous body would tend to formalise into 
groups, particularly in respect of sensitive societal issues, because 
society is composed of a complex of groups with differentiated 
interests. This group theory of political action holds that every 
public policy operates to the advantage of some sections of the 
public whilst, perhaps temporarily, disadvantaging others. Ziegler 
(1964) has considered the functions of interest groups in American 
society from the premise that all public policy is formed as a result 
of the interplay of group interests. This may be the most convenient 
means of ascertaining 'the public interest' - the outcome of an 
exchange between competing interests, whether or not those interests 
are promoted simultaneously. However, the heterogeneous nature of 
society is scarcely compatible with a public interest theory which is 
dependent upon the principle of quantitative summation. The Bentley 
thesis, however, does concede the derivation of 'the public interest' 
from group interaction and the resolution of differences of 
interest. In respect of the differences of majority and minority 
interests, and despite the concern expressed by many people of the 
potential power of pressure groups, there is a perceptible tendency 
for most informed commentators to hesitatingly approve of the 
fimctions these groups fulfil and of the beneficial effects of their 
activities. For example, it may be suggested that the principal 
benefit of the democratic system of government is the multiplicity 
of the points of access which are afforded to the many conflicting 
interests which inevitably arise in pluralist societies. In the 
democratic system it usually falls to the public service to 
rationalize and harmonize conflicting interests in order to avoid 
a disturbance to the equilibrium of the community. 
For planning, the group interest theory is particularly useful. It 
ignores the naive notion that the general or public interest is 
derived from a summation of all expressed interests, and leans 
towards the conception that, as society is inevitably composed of 
groups of interests, it is the public service (i.e. in planning, 
the planner), which may attempt to monitor the variety of interests 
and then convert them into policies, plans or proposals which, at 
the very least, do least harm to the least number. The benefit, for 
planning, of this approach, is that the adjustment of conflicting 
interests would be achieved within a proper technical context; the 
political aspirations will have been satisfied by the recognition 
given to the groups and the encouragement to them to become involved. 
Such a plan-making process might be construed as deliberately circum-
venting the conventional political proprieties of the representative 
democracy. This need not be so; the responsibility of the elected 
representative could be translated from the articulation of the 
aspirations of the interest groups to the guidance of those interests 
through appropriate means to achieve a more satisactory technical 
expression of those aspirations. There may be views to the contrary, 
but such a system would seem to be little more than a logical 
extension of delegated responsibilities. The justification for this 
lies in the frequent failure of groups to properly conduct their 
case, and particularly their failure to argue an objective planning 
case rather than an emotive, political case. 
Because of the complex nature of society, it is beyond the capacity 
of most elected representatives to appropriately mediate within 
themselves the conflict of interests of different societal groups. 
As the range of interests and their complexity is likely to preclude 
a measurable articulation of them, the development of a mediated or 
synthesized public interest might be most appropriately achieved 
through the activities of a non-partisan and objective public service. 
It is necessairy for all interests to be treated equally; if one 
individual, or group, is encouraged to participate in decision-making, 
then all other individuals or groups of sympathetic or contrary 
persuasion, and all other parties to the particular issue deserve to 
be invited to become effectively involved. This proposition is based 
on the assumption that it would be preferable that interests should 
not come to conflict, but that they should achieve a mutually 
satisfactory mediation by "combin(ing) their efforts rather than 
fight(ing) each other", and by avoiding the tendency to pursue 
their limited objectives blindly. Concerted action by groups is 
potentially more influential than even the most strident individual 
(120) Amos (19 71). 
(121) Hill (1970) p. 198. 
protesting voice; and both the politicians and the public service 
are more likely to interpret co-operative action as generally 
representative of 'the public interest'. One means of overcoming 
this dilemma has been advocated previously in this chapter; the means 
would use the competence of the public service rather than rely on the 
politicking of the elected representatives. 
Apart from drawing attention to the 'group theory' interpretation of 
the significance of private interests in the 'higher level' public 
interest, this review of the dilemma of the hierarchical nature of 
interests falls short of precise clarification. The reason lies 
partly in the confused state of the art, and the inconclusive state 
of theoretical formulations. However, in concluding this review, it 
is appropriate to attempt to clarify the matter as far as possible; 
this may be achieved by recognizing 
* that individuals have interests of which they might not be 
fully aware; 
* that there are interests of generations yet unborn which 
deserve consideration; 
* that interests are only maximized in and through society; and 
* that the coincidence of the public and private interests needs 
to be perceived by the individuals participating in the decision-
making process. 
These propositions are of particular importance for planning. Without 
much serious doubt, the philosophy of planning pursues ends, and 
pursues them in a manner that is often beyond the comprehension of 
the individual, although their pursuit may be related to his 
interests. Planning is future-oriented, and needs to take into 
account aspirations which are not articulated at the time the plan 
is drawn either because the people to be affected are not yet born, or 
because they have yet to migrate to the area of the plan. The 
interests of individuals are perhaps best achieved through a 
comprehensively planned environment, and in the achievement of this 
some personal hardships are inescapable. Despite the inevitable 
problems there is a general consensus among theorists that, no matter 
how it is achieved there is a clear preference for administrative or 
public action to marry private interests, and to synthesize those 
(122) interests with an elusive and more general interest. 
4. The Legal Interpretation of 'the Public Interest' 
A state of confusion persists through the search for a legal interpre-
tation of 'the public interest". For many years there has been a 
protracted and sometimes animated discussion on the nature of 
administrative law involving political scientists, lawyers, politicians, 
public servants, and, to a significantly lesser extent, members of the 
public. In countries with democratic governments the changing 
relationship of the individual and the State has provoked agitation, 
particularly as, no matter what the political persuasion of the 
governing party, the activities of government have spread by means of 
delegation, from the legislature to the executive and administrative 
branches. This extension of governmental activity has created 
discussion on the curbing of individual freedom by the pursuit of 
administrative efficiency. Forming integral parts of the planning 
systems supported by a statutory code, are elaborate procedures 
concerned with plan formulation, public consultation, inquiries, and 
ministerial approval; the guiding principle throughout the gamut of 
procedures seems to be the promotion of 'the public interest', or the 
safeguarding of it against all manner of overt or covert pressures 
from sectional interests. But, these observations cannot be subjected 
to scientific analysis, because there are few statutory definitions of 
'the public interest', and those which do exist are•too removed from 
the matters of concern to planning to be capable of easy translation 
to a planning context. It may be presumed that the statements and 
judgements of politicians, public officials and the judiciary are 
founded on working hypotheses of the concept; but, investigations of 
these statements tend to support the belief that there are as many 
interpretations of the concept as there are interpreters. However, 
one generalisation seems to retain its validity through most contexts 
in which adjudication is necessary in order to resolve incompatabil-
(122) "One of the key arts of administration of politics is to dis-
cover decisional formulae which bind together private and 
public interests." Bailey (1962) p. 105. 
ities between particular and general interests; that is that the law, 
either by the letter, or by legal interpretation, errs partially 
towards the general or the presumed 'superior' interest. However, 
both the law and the interpretations of it are not static, and 
although precedents are part of the decision process, the ultimate 
controls are the changes wrought by society by changes to its own 
values and standards. 
One of the continuing dilemmas in the prosecution of local government 
activities is the confusion that may arise in determining precisely 
its rights and duties, The legality of the conduct of local 
authorities, and their agents, the public officials, may be determined 
either by the express words of an empowering statute, or by the 
adjudication of the parameters of discretion within which an official 
may act without need of specific statements. In respect of 'the public 
interest' statutes are conspicuously lacking in determined statements, 
particularly in so far as they omit positive descriptions of what may 
be construed as 'the public interest'. In contrast, the discretionary 
powers for action conferred on the executive and administrative 
branches of the government, are considerable. 
An attempt to deduce a specific meaning for the terms in statutes, 
court decisions and government statements reveals that, rather than 
imposing precision on the terms, the legal system hedges the concept 
with qualifications, exceptions, conditions and exclusions, so that 
(123) it remains imprecise and flexible. This is the context in which 
to interpret Wade's description of the effect of a statutory conferment 
of power on local authority. He has interpreted the situation to be 
that powers are conferred to enable a service to be given for the 
benefit of the public as a whole, but that this does not necessarily 
incorporate an entitlement for redress by right because of injury 
sustained by an individual interest. It is widely interpreted 
both within and outside the legal profession, that the discretionary 
powers operationalised by local authorities are discharged for the 
benefit of the community as a whole, and that particular interests are 
(123) Leys and Perry (1959) addressed themselves particularly to a 
clarification of the judicial interpretation of the concept. 
(124) Wade, E.S. (1957) Constitutional Law (Wade and Phillip's), 
5th edition, Longmans, Green, London, Part VII (Administrative 
Law) Chapter 1. 
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furthered coincidentally rather than deliberately. In respect of 
discretionary powers, the courts cannot be asked to substitute their 
own determinations of discretion for those of the government 
instrumentality being challenged; in fact, the essential criteria for 
challenge are (a) that the power to act does not exist in law, or 
(b) that, if it does, it has been exceeded, or (c) that it has been 
exercised for an unauthorized purpose. 
Throughout the maze of potential legitimate activity, and the loose 
ties of discretion, there are no rational determinations of 'the 
public interest'. Leys (1962) has pointed to three indicators; the 
three indicators or criteria which need to be satisfied for 
administrative or executive activity to be interpreted as 'in the 
public interest' may be (a) the maximization of interest satisfac-
tions, (b) the determination by due process of law, and (c) the 
motivation to avoid destructive social conflict. Of these, the first 
and last are subject to change through time and circumstance, whilst 
the second - the criterion of due process of law - is the one 
possibility to impose consistency on the determination of 'the public 
interest'. It is the necessary residual factor with which to secure 
impartiality in the process of governmental decision-making. But, the 
law persistently omits a specification of 'the public interest', and 
this renders the residual factor of little more than metaphysical 
significance. 
In law there is a tendency to operate in a hierarchical context of 
interests, with a complementary tendency for that"context to be drawn 
according to politico-geographic units. These tendencies contribute 
to the two general expressions of utility of 'the public interest' 
concept; firstly, it relates to the established societal values; and 
secondly, it relates to the parameters of action. Thus, the legal 
interpretations have reference to (a) value systems derived from 
various quantitative aggregations of the public, (b) value systems 
held by individuals, and (c) value relationships to matters of 
substance. In the context of planning these three referents may be 
interpreted as goal statements from interest groups (i.e. 'a'), 
aspirations and conceptions of individuals (i.e. 'b'), and physical 
plan preferences (i.e. 'c'). These three criteria are applicable to 
s i t u a t i o n s which a re bo th p romot iona l and p r o t e c t i v e i n law. I t i s 
app rop r i a t e to po in t o u t , however, t h a t the o p e r a t i o n of the 
aggregat ion p r i n c i p l e tends to be sympa the t i c to major i ty i n t e r e s t s , 
whereas the re may be s i t u a t i o n s i n which , i n the context of a 
d i f f e r e n t time hor izon or i n o rde r to al leA)iate p r e j u d i c i a l c o n d i t i o n s , 
' t he pub l i c i n t e r e s t ' would be b e t t e r se rved by the p rosecu t ion of a 
minori ty i n t e r e s t . This r e a l i s a t i o n r e i n f o r c e s the susp ic ion t h a t i n 
law, as i n the r e a l wor ld , d e c i s i o n s have both q u a n t i t a t i v e and 
q u a l i t a t i v e a s p e c t s . 
That the law p e r s i s t s w i th such an imprec i se concept as ' t h e p u b l i c 
i n t e r e s t ' i s a source of c o n s t a n t s u r p r i s e and f r u s t r a t i o n . An 
i n v e s t i g a t i o n of p lann ing and p l a n n i n g - r e l a t e d law c u r r e n t l y i n 
force i n A u s t r a l i a , B r i t a i n , and t h e United S t a t e s r e v e a l s a l ack of 
any s u b s t a n t i a l i n d i c a t i o n of a meaning for ' t h e p u b l i c i n t e r e s t ' . 
In order to achieve some comprehension of the concept w i t h i n a 
s t a t u t o r y framework i t i s n e c e s s a r y to r e f e r to the l e g i s l a t i o n 
concerned wi th the conduct of t r a d i n g p r a c t i c e s . Although t h i s a rea 
of the law i s not s t r i c t l y r e l e v a n t to p l a n n i n g , i t does exemplify the 
guide l ines which may be e n a c t e d ; c e r t a i n l y , the gu ide l i ne s have a 
h i s t o ry of success fu l p r o s e c u t i o n . 
Rees (1964) used the R e s t r i c t i v e Trade P r a c t i c e s Act , 1956 as a b a s i s 
for the i d e n t i f i c a t i o n of a p o s s i b l e l e g a l de t e rmina t ion of ' t h e p u b l i c 
i n t e r e s t ' . Although t h i s p i ece of l e g i s l a t i o n i s p e c u l i a r to B r i t a i n , 
and i s now more than twenty yea r s o l d , t h e r e a r e gene ra l m a t t e r s of 
a p p l i c a b i l i t y to t h i s p r e s e n t d i s c u s s i o n . S e c t i o n ' 2 1 of the Act 
presumes t ha t r e s t r i c t i v e t r a d e p r a c t i c e s a re d e t r i m e n t a l to the 
public i n t e r e s t , and t h a t t h e p r a c t i c e s a r e p r e j u d i c i a l un le s s 
p a r t i c u l a r defences can be p leaded s u c c e s s f u l l y . This Sec t ion p l aces 
the r e s p o n s i b i l i t y of de te rmin ing ' t h e p u b l i c i n t e r e s t ' upon the 
defendents , by r e q u i r i n g them to show how t h e i r a c t i v i t i e s c o n t r i b u t e 
p o s i t i v e l y to the c r e a t i o n and maintenance of t h e broad community 
i n t e r e s t r a t h e r than a re p r e j u d i c i a l to i t . The Act (Sec t ion 21) 
l i s t s seven defences which may be p l e a d e d : 
(125) The i n v e s t i g a t i o n was c a r r i e d o u t , u s ing as a primary s o u r c e , 
the commentary of Fogg (19 7 4 ) . 
1. the protection of the public; 
2. the maintenance of specific and substantial benefits; 
3. the maintenance of competition; 
4. the maintenance of flows of goods and services; 
5. the maintenance of employment levels; 
6. the preservation of advantageous external linkages; 
7. the support of other measures found to be in 'the public 
interest' . 
In general, and more particularly in respect of planning, it may be 
deduced that 'the public interest' is promoted or protected if 
(a) the community is able to enjoy increased or improved facilities, 
amenities and services; (b) these provisions are sufficient in 
quantity and adequate in quality; (c) they are convenient, efficient, 
compatible, not exclusive, and free of onerous restrictions; 
(d) minority interests are wholly recognised and accommodated; 
(e) external (geo-political) relationships are not prejudiced; and 
(f) most other individual rights and privileges are not unnecessarily 
or unduly constrained or denied. The law takes upon itself a deter-
mination of the equitable balance of interests, and a definition of 
those interests within prescribed geopolitical units. For example, 
under the British development plan system (according to the 1947 Act), 
the interests of the community in the area covered by any one plan 
were pursued to the exclusion even of adjoining plan areas, even 
though the Minister's responsibility was to adjudicate on the 
conpatibility of plans; in such a situation, the localised nature 
of a determined public interest was contrary to the more general 
interest of the British Isles. Similarly, in the generation of the 
regional strategies which were the legacy of the shortlived Department 
of Economic Affairs in Britain, there was a distinct lack of 
compatibility between adjoining regions, and between any one region 
and all the other regions. This raises matters of acute concern in 
the present era favouring the establishment of large, primarily 
economic geo-political unions, such as the European Economic Community; 
the particular interests of one region are unlikely to receive more 
than token sympathy from another region at the opposite pole of the 
'continent'. Further, the differences of cultural tradition might 
render incompatible the respective planning philosophies. 
The legal interpretation of 'the public interest' is not sufficiently 
precise, particularly in respect of planning, to alleviate the 
difficulties of comprehension experienced in the review of the 
philosophical dimensions of the concept. Schubert (1958) endeavoured 
to rationalise the judicial interpretations, although he recognized 
that prevailing legal theory in this matter has limited utility for 
the guidance of the judiciary. In the three groups of theory he 
identified, he followed Ley's (1943) three classes of discretionary 
power; one is concerned with the application of technical discretion, 
in which decisions are automatically in 'the public interest' because 
they flow from a neutral or value free technical, rational process. 
Another group or class of theory is concerned with giving structure to 
'the public interest', or perhaps creating it, by the manipulation of 
legal precedents; in this form of 'social engineering' 
"the job of the courts is not to discover the public will, 
but to make it...it is not what man wants that is in the 
public interest; it is what the judge thinks will be (lo-j) 
for him. 
The third class of legal discretion offers a realistic compromise 
between the mechanistic approach of the first class, and the authorit-
arianism of the second; it proposed that "the judge is a mere 
catalyst by means of which conflict among special interests is 
. J . ,_ 1.-, . . ,,(128) transmited into the public interest. 
There is a similarity in the purpose of law and planning; this is 
the welfare of society. Even so, statutes are typically unhelpful 
in defining 'the public interest'. 
'The conceptual muddle', the inadequacy of legel determination, and 
the dichotomy of interests continues to frustrate the specification 
of 'the public interest'. The concept has a critical moderating 
(126) 'Social engineering" has been described as the creation and 
maintenance of the proper balance among the public, social and 
private interests. Pound, R. (1942) Social Control Through 
Law, Yale Univ. Press, New Haven. 
(127) Schubert (1958) p. 22 
(128) Schubert (1958) p. 5. 
influence in decision-making, particularly in situations in which 
the assembled participants are obviously partizan. In such 
situations, the characteristics of the concept - its vagueness, its 
lack of legal specification and its dubious democratic nature - are 
particularly important. 
CONCLUSION 
In this chapter consideration has been given to three important 
aspects of the political nature of decision-making in local communi-
ties. From the first section it is evident that the nature of making 
decisions at the community level is particularly political, and 
especially so if consideration is given to the broad spectrum of 
potential influences on the process of developing policies and 
deriving decisions. In this respect, Bolan's theoretical or 
conceptual framework is a particularly useful analytical device. 
Although other interpretations of political style may be as valid as 
those made in this study, the four styles which are described in this 
chapter are compatible with the mayoral styles described later. 
The critical analysis of important interpretations of the two concepts 
of 'representation' and 'the public interest' is indicative of the 
philosophical nature of much of the discussion which has inevitably 
become associated with considerations of citizen participation. The 
concept of participation means something different to each person; 
part of the reason for the universality of the participation concept 
TCI 
is i t s elusiveness, and this is a quality which has been contributed 
to by the ethereal nature of the two concepts of 'representation' and 
'the public i n t e r e s t ' . 
CHAPTER 
5. THE PARTICIPANTS 
INTRODUCTION 
In this chapter an assessment is made of the principal participants 
or participant groups which may at various times become involved in 
the planning process; a brief description is given of such matters 
as the characteristics, the motivations and the competences of each. 
This descriptive and analytical exercise is conducted in order to 
examine the contribution of the potential participants to what may 
be considered as the fundamental principle of participatory 
democracy - social co-operative behaviour. 
In order to give shape to the examination, a loosely drawn conceptual 
framework has been derived from three independently-stated, but inter-
related and complementary propositions of Calhoun (1971), Edelman 
(1964) and Rourke (1969). 
* Calhoun, in his examination of the human element in democratic 
processes suggested that there might be little justification 
for the persistence of the idea of 'participatory democracy' 
because 
a) the record of history has little evidence of the pre-
requisite levels of co-operative behaviour; 
b) there is little in the psycho-social composition of man 
to foster and sustain the co-operative spirit even if 
institutional frameworks and mechanisms were to be made 
amenable to it; and because, 
c) man's record reveals "a sort of precarious antagonistic 
co-operation" which might be indicative that "participat-
ory democracy is beyond human nature". 
* Edelman was concerned to investigate the 'wave-motion' of the 
interest and involvement of the public in the processes of 
community decision-making. Two particular conditions of 
public involvement are sufficiently consistent to be 
(1) Calhoun (1971) p. 27. 
* 
predictable; these are 
a) that participation, especially by the politically 
inexperienced sections of the community, frequently 
takes the form of fervent displays of anger, indignation 
or enthusiasm; 
b) that the nature of the piiblic expression is directly 
related to the particular circumstances of the occasion 
of participation. 
Although there is a complex inventory of matters which influence 
the 'wave-motion' of public involvement, the conditions of 
transient euphoria and energy typical of the early phases of 
any participation programme are as common and predictable as 
the lapse of interest, support and commendation in the later 
phases. 
Rourke has insisted that ultimately, the principal and funda-
mental source of power is the ability of the cause or issue 
which is the subject of the participatory exercise to attract 
and then maintain a wide spectrum of support, i.e. a spectrum 
which embraces sections of the community not directly 
influenced by the matter. 
In combination, these three propositions set a useful benchmark for 
citizen participation - that the participants and participant groups 
have the ability 
* to co-operate effectively, 
* to sustain their interest and involvement throughout the 
planning process, and 
* to attract and mobilize a significant section of the community 
not directly affected to support the 'action'. 
There is no clear and substantial body of opinion in the corpus of 
power-structure studies which points to a general theory of the 
distribution of power and influence in the community. Most studies 
include caveats that local peculiarities tend to preclude the 
development of 'laws' of general relevance. It should be acknowledged 
that the significance of many factors which possibly contribute to the 
level of the aspiration to participate is only imperfectly known. 
Although there have been important criticisms of the research 
methodology and of some of the conclusions of Dahl (1961) in his 
examination of the distribution of power in New Haven, it would seem 
that his research at least sought answers to many of the most 
pertinent questions in the study of community power and decision-
making processes; for example, he sought to explore the significance 
of 
* the differential distribution of intellectual, social and 
economic resources and capacities between individuals and 
groups in the community; 
* the processes of making the important political decisions; 
* the consistency of the profiles of influence in the community; 
* the public concern for the practical ramifications of the 
democratic creed; 
* the conventional processes of participation in community 
decision-making and the facility for the development of 'new' 
processes. 
In the review which follows, most attention is directed to an assess-
ment of the nature of each of the principal participant groups; this 
assessment is made with particular regard to the benchmark of citizen 
participation developed previously from Calhoun, Edelman and Rourke, 
and the spectrum of important considerations made by Dahl. 
THE PARTICIPANTS IN THE PLANNING PROCESS 
1. An Overview 
In previous discussions in this thesis it has been suggested that the 
ideal democratic order was not compatible with the modern condition 
of complexity in social and political organization. The act of 
citizen participation, as it may be deduced from confrontations and 
collaborations with government in recent years, would seem to be 
most conveniently Interpreted and examined along a continuum 
extending from demonstration to surreptitious persuasion, and another 
extending from total opposition to passive acquiescence. With two 
such broad continua it is particularly difficult to identify precisely 
the full spectrum of potential participants; the task is rendered 
more comprehensible and achievable if identification is sought of 
recurrent 'typical' groups of participants. This has been the approach 
(2) in the research reported in this thesis. 
In the attempt to define the principal participants, reference has 
been made to a number of planning process descriptions, and statements 
of local government structure and relationships. From these, four 
have been isolated as reasonably representative. 
* Most simply, Roberts (1974) has defined three participant groups: 
these are 'the planners', 'the community either directly or 
through politicians', and 'external factors' such as piiblic or 
private groups not typically part of the planmaking agency 
(Figure 5.1) • 
* The guidelines of the Skeffington Report (1969) are of little 
help in defining the participants. However, in the introductory 
definitional exercise, there is a suggestion that the particip-
ants are the local planning authority (i.e. the full council), 
its professional staff, and "the community as an aggregate 
comprising all individuals and groups within it without 
T -^ 4.- „ (3) 
limitation . 
* Of considerably greater help is the technical study identifying 
the management process conceived for the preparation of structure 
plans under the prevailing British planning system (DOE, 1971). 
(2) By using this process of generalization, however, it has been 
necessary to draw some conclusions and to make some assumptions 
which might not accord with all planning situations. 
(3) Skeffington (1969) p. 1. 
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In its accompanying description, the technical memorandum 
comments that a significant contribution to the complexity of 
the preparation of structure plans is the multiplicity of 
interests and inputs that need to be incorporated, and the 
challenge this presents to the identification of the most 
appropriate means to effectively articulate those interests. 
The defined management network differentiates seven categories 
of participant (Figure 5.1): these are, 
1. neighbouring (and therefore, likely to be affected) 
planning authorities; 
2. public bodies, including statutory undertakers (i.e. gas, 
water, electricity); 
3. district councils (where different from (1) ); 
4. the public; 
5. the local planning authority (council) and its technical 
support staff; 
6. the group of local planning authorities (i.e. the 
'umbrella' organisation supervising the aggregate 
interests of (1), (3) and (5) ); 
7. national and regional government. 
This schedule omits specific reference to the advocacy/ 
consultant participants, but as these act on behalfof client 
groups already identified in the list, it may be assumed that 
they are implicitly included. 
* The environment of interactions of a 'typical' local authority 
has been defined by Beishon (1973); he has identified both the 
dynamic and the passive participant groups (Figure 5-1). His 
inventory identifies the local authority (both its political 
and its administrative branches), the 'external' influerces of 
parliament (its ministers and their inspectors, its members, 
and government departments), the 'local' piiblic (its pressure 
groups, representatives). In addition, Beishon nominates the 
national political parties and the trade unions as significant 
(4) 
contributors to decision-making at the local level. 
(4) The influence of the trade unions in the Australian context was 
mentioned in the section on the 'green ban' movement in 
Chapter 1. 
Some political commentators have suggested that political participa-
tion or participatory democracy is concerned with action intended to 
influence the behaviour of the de facto decision-makers rather than 
(5) 
with the formal power to make decisions. For the purposes of the 
present examination both interpretations are embraced; this approach 
facilitates the identification of a more comprehensive spectrum of 
participants in the decision-making process. 
From the compendium of roles and participants, five principal groups 
emerge (Figure 5.1). 
* the elected representatives; these are the politicians, the 
actors in the local political arena. This group is composed of 
those members of the community which expect to be the decision-
makers because of their status, and the traditional functions 
of their role. 
* the public servants; these are the technical officers, who 
are expected to, and who expect to advise the politicians. 
This group may assume a more dynamic role. 
* the public; this is the heterogeneous amalgam of actors, with 
a diversity of behaviours. Three subdivisions of this group are 
possible: the public en masse, the interest-differentiated 
'public', and the public as individuals. 
* the external agencies; these are the bureaucratic or political 
representatives of 'higher' levels of government, nationwide 
statutory corporations, other affected (local) government bodies, 
and the professional institutes. 
* the consultants; these are actors in the process with particul-
ar skills and professional competence, which are needed by any 
of the other groups to remedy their own particular skill 
deficiencies and in order to have their arguments better 
represented. 
(5) For example. Verba (1969; 1972) 
(6) Rabinovitz (1969) . 
2. The Elected Representatives in Local Government 
This group of participants - councillors and aldermen - is composed of 
persons who are expected to make and who expect to make the decisions 
which become binding on the community, and who readily accept the 
responsibility for setting the major objectives for the community, 
for deciding upon the means to be used in their achievement, and for 
conducting periodic reviews of progress towards those objectives. 
The room for manoeuvre in decision-making by the elected representa^ 
fives is sometimes cnirtailed by statutory or ministerial directives 
from a 'higher' tier of government, and it is in these matters that 
the councillor or alderman is particularly dependent upon the careful 
advice of the officials. 
There have been nimierous studies of the local elected representative, 
but no single 'typical' model has emerged. This may be due to the 
significant differences of age, socio-economic status, political 
perspective, level of interest, and the relationship to the electing 
constituency which characterize the representatives. Although many 
of these characteristics may be repeated throughout his constituency 
the representative becomes divorced from his electors by the processes 
of political socialization. The attitudes and motivations of the 
representatives are usually more partisan and committed than those of 
the majority of the constituents, and his viewpoint becomes less 
closely identified with his constituency and more closely identified 
with a general trusteeship of public affairs. 
The most comprehensive and co-ordinated review of the elected 
representative (his personal characteristics, the council workload, 
the representative's ambitions, his satisfactions and frustrations 
in council work, his relationships with other organizations and 
political parties, the relationship between the representative and 
the constituents, and the motivations for running for office and for 
resigning from it) is probably that drawn from the sample survey 
conducted by the Maud Commission (1967) in its investigation of the 
. . ^ ^ n n , . ^ .^  . (7),(8),(9) 
management structure of local government m Britain. 
Local councils may be interpreted as miniature political and 
administrative systems which develop their own patterns of interactions 
and adaptive behaviour. These micro-political systems are character-
ized by a variety of types of representative, particularly in regard 
to the personal and political characteristics. 
The differences between age groups, party affiliations, educational 
and income levels are reflected in the willingness of individuals to 
become involved in elections, in grass roots activities, and in the 
experiment with innovations to extend further the practice of 
participatory democracry into the community. Beyond these differences, 
it is possible to distinguish a pattern of political involvement, 
progressing from the preferences and role perceptions of the youngest 
and newest elected members, through mid-career politicians who seek to 
combine the delegate role with that of the trustee, to the long-serving 
members who perceive their role primarily as an assumption of 
responsibility to exercise judgement as trustees. This division along 
a continuimi of service and responsibility is further demonstrated by 
the differential preference of councillors to become actively involved 
(7) The response rates to the sample survey were: 
(a) to the postal encguiry - 88% (3,289 completed schedules) 
(b) to the personal interviews - 92% (598) 
(c) to the personal interviews of ex-councillors - 84% (156) , 
(Maud, 1967, p. 4) . 
(8) The information gathered from the Maud study is generally in 
accord with the less ambitious, and more geographically con-
strained (and, therefore, peculiar) studies of Hampton (1970) 
in Sheffield, and Blondell and Hall (1967) in two municipalities 
in Essex. 
(9) Of particular relevance to the considerations of this thesis 
are the sections on the motivation to become a councillor (Maud, 
1967, Vol. Ill, Chapter 2 ) , on the time spent on council 
business (Chapter 3 ) , on the satisfaction and frustration which 
that work brings (Chapter 4 ) , and on the environment of 
decision-making in local government (Chapters 5 to 8 ) . 
(10) Most of the evidence presented in the following paragraphs is 
derived from Maud (1967), Hampton (1970), Blondell and Hall 
(1967), Stanger (1971), Hill (1974), Newton (1972), Heclo (1969), 
Self (1971), and from the study summarized in Appendix 2. 
with their constituents through ward 'clinics', or to be no less 
concerned but less directly involved by service on welfare-oriented 
council ccxnmittees attending to such matters as housing, education, 
health and welfare, planning. 
The motivations to stand for election, and the self-identification of 
roles, revealed in the Maud and academic studies bear a sufficiency 
of similarity for some generalizations to be offered. The factors 
contributing to the self-induced motivation to stand for election 
include an inherent personal aptitude for public service, the 
possession of specialized knowledge and interest likely to be of use 
in community work, a history of active involvement in non-council 
organisations, party associations or trades unions, and a conspicuous 
community identity. To these factors may be added the personal pre-
dispositions or aspirations to remedy specific situations or to plead 
for a particular cause, to represent groups considered to be 
unrepresented, to further a particular political ideology, to continue 
a family tradition, or to ensure representation of a ward or an 
interest in the absence of an alternative candidate. 
Investigations into local government have only recently started to 
concentrate on the peculiar and particularly complex behavioirral 
aspects. A part of these investigations has been the attempt to 
(12) 
categorize the type of representative in council work , and to 
assess the changes wrought as a result of involvement in council 
affairs in the representatives' life style, perceptions and knowledge. 
It may be suggested, for example, that the particular difficulties 
of discharging the representatives' role - derived from the various 
competing pressures of both a personal and a societal nature -
prejudices the possibility of readily accommodating another variable 
- public involvement. There is implicit evidence that the external 
(11) Maud (1967) reports that planning committee work consumed a 
large proportion of all committee time, but that the degree of 
satisfaction felt by the members with the work was low. (Vol. 
Ill, Chapters 2 and 3, passim). 
(12) For example, committee man, constituency representative, party 
or ideological activist. 
clamouring for citizen participation alienates the sympathy of many 
of those elected to make decisions, no matter how 'amateur' the 
representatives are. 
Some of the behavioural research has concentrated on the elected 
representative's perception of his own role in decision-making. There 
is an emerging consensus that councillors interpret their role as one 
of the custody of community interests; this is a role which requires 
infrequent interventions, any such interventions occurring mainly in 
the form of objections to the propositions of 'higher' levels of 
government, or to the recommendations of the council's technical 
advisors. As 'payment for his duty', the elected member attracts 
self-importance, social prestige, and achieves some of his personal 
, . . (13) political ambition. 
Five role functions may be identified; briefly, these are 
1) decision-making, involving the preparation of policies and 
the allocation of resources within a framework 'handed 
down' from a higher tier of government; 
2) the review and control of the implementation of policies by 
the council's technical, administrative and professional 
staff; 
3) attention to the requirements and grievances of constituents; 
4) the advocacy of particular interests; and 
5) the commitment to community leadership. 
Some of these functions, and others specifically related to the 
motivation, competences and knowledge of elected members have been 
tested in a pilot study of candidates for election to an English 
county. In that study, there is evidence that most representatives 
consider planning as an activity in which citizen viewpoints should be 
sought; however in recommending the principal methods to be used in 
securing that involvement the most cited means was the conventional 
use of the elected member. 
In the conduct of his role the elected representative is confronted 
(13) Tedeschi (1972). 
(14) Appendix 2. 
with a complex system of administrative structures and procedures. 
It may be argued that whilst it is not unduly difficult for the 
professional staff to understand the recjuirements of the decision-
making processes and the appropriate channels of communication, 
possibly because it has devised them, the situation can pose serious 
problems for the elected member. In order to raise his status above 
that of the voluntary helper, the politician needs to professionalize 
his approach, to specialize in particular matters, and to become 
proficient in a limited range of matters. A study of attempts by 
councillors to improve their knowledge and decision-making ability 
has commented on the responsibility of the professional technical 
staff to educate the representatives in objectivity, and for the 
representatives to educate the public servants in the acts of 
political feasibility and efficacy. There is evidence, however, 
that with a better informed group of elected members and a more 
closely integrated decision-environment of representatives and 
public servants 'maximum feasible participation' may be achieved 
without resort to extensive strategies of direct citizen participa-
(16) tion. 
New methods and techniques of government tend to require the 
centralization of decision-making; this is occurring at a time in 
the development of the western democratic system when there are 
increasing demands from outside the conventional forum for more 
popular control. Both processes advocate efficiency, but interpret 
it differently. With progressive improvements to the processes of 
decision-making, and the persisting state of uncertainty on the nature 
of 'representation', the opportunities for genuine citizen participa-
tion would seem to be unlikely to achieve rapid clarification, 
specification and implementation. 
(15) Lee (1963) , 
(16) Eulau (1962), S tanger C1971) , Eulau and P r e w i t t (1973), 
H i l l a 9 7 4 ) . 
3. The Public Servants - the professional staff 
The tasks of public servants are well documented in the literature of 
public administration. Almost without exception, the tasks allotted 
to this group are essentially advisory, although Rabinovitz (1969) 
has described situations in which the planner in particular may act 
out a more dynamic role. Government activity at the local level 
involves a wide range of matters, from the preparation of major 
development plans to the emptying of dustbins; the actual work is 
done by paid officials while the elected members neither physically 
draw the plans nor tip the dustbins. It is not possible, however, 
to make universal statements about the relationship between the 
professional staff and the elected members; firstly, some staff 
positions in some local government systems are elective, and secondly, 
even between countries with the identical separation of powers there 
are differences in the degree of delegation by the elected members to 
the officials. For example, in Britain there is a reluctance to 
delegate matters which might have political overtones, or which might 
occur in geographically-sensitive or subject-sensitive areas, whilst 
in most other European countries a greater degree of delegation is 
practised on the understanding that the officials will raise the 
possibly contentious or precedent-forming matters for a determination 
by the elected meinbers. The extent of delegation everywhere is 
confused by the variable interpretation of the 'point' at which 
policy-making becomes administration, and of the differential 
expectation of local democracy, Maud (1967) has suggested that the 
principal tasks of officials are to advise, to provide the necessary 
acJministrative support, and to identify those matters arising from 
routine transactions which require a political determination. The 
report recommended that local government should adopt as its guiding 
principle that issues should be dealt with at the lowest level 
consistent with the nature of the problem; this procedure would 
inevitably give the public servants a significant, if variable, stake 
in the decision-making exercise. 
There is no significant measure of accord on the role of the 
professional staff. For example, at different times it has been 
argued that democratic social action is made possible only through 
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(17) 
the activities of an impartial bureaucratic organization , but that 
such an organization is potentially destructive of democratic 
(18) 
values. Weber's perspective on the professionalized public 
service was that it is the embodiment of rationality and objectivity, 
is free from political taint, and that it is intrinsically superior 
to any other form of organization; other commentators have suggested 
that the bureaucracy is an institutionalized means capable of 
'enslaving' the piiblic. 
The growth of professional staffs in government seems inevitable, 
particularly if the contributory factors are the increasing demands 
by the public for service from the government, the increasing size of 
organizational units, the impact of cultural, economic and technolog-
ical developments, and the trend towards satisfying the increasing 
needs of human and social welfare; but, it is the unrivalled 
technical superiority of this form of organization which has primarily 
brought about its adoption in modern government. It may be argued, 
in this developmental context, that considerations of bureaucratiza-
tion are also considerations of power, and that it is the complement-
ary nature of the roles and operations of the elected members and the 
professionals which constrains intervention in the decision-making 
(19) .^ . 
process by other aspiring participant groups. However, it is 
possible to argue an alternative case that the assiimed integrity of 
the public service renders it more likely to represent both particular 
interests and the general public interest than the politicians whose 
working guidelines are characterized by notions of expediency, 
subjectivity, personal aggrandizement and partisanship. 
It has become commonplace to accuse the planning profession of holding 
and pursuing professional and 'middle-class' values, and of attempting 
to impose them on sections of the community whose value-systems are 
allegedly significantly different. There has been little definitive 
research to confirm or refute these allegations, but studies conducted 
(17) This is the view of the 'elitists' (Michels, 1915). 
(18) Crozier (1964), particularly at p. 176. 
(19) Warwick (1974); Alford (1969); Krislov (1974). 
(20) Krislov (1974) . 
lyz 
independently during the 1960's have identified some consistent 
features of the responsible commitment to public service which seem 
to be entertained by most professional public servants in the conduct 
(21) 
of their work ; these are 
* to promote support from the conmunity generally, and from the 
largely unrepresented sections particularly, for the proposals 
of elected government if they are set in 'the piiblic interest'; 
* to develop a sympathetic consensus within the local authority, 
and between it and concerned parties, on particular matters; 
* to provide an alternative means of decision-making if the 
conventional political forum should prove to be ineffective; 
and 
* to initiate crusades as independent 'moral entrepreneurs'. 
In Britain, and other national planning systems in which the planning 
profession is highly bureaucratized, there is a tendency for the code 
of rationality and objectivity to produce an approach to planning 
which is essentially unsympathetic to the peculiar needs of a 
particular locality; it is possible for the specific procedural 
frameworks embodied in statutes and ministerial directives, and for 
the tradition-bound processes of planning to effectively frustrate 
the extension to the lay public of opportunities to participate in 
decision-making. In addition, with the high degree of social 
responsibility built-in to the professional planning ethic, it is 
not surprising that many planners would prefer to discharge that 
responsibility unfettered by any serious degree of public involvement. 
There is a philosophical dilemma here: is the constraint on the 
conduct of the public servant his professional code and his own 
expectation of his role, or is it the interpretation of that role by 
the public? In developing a "structure of interlocked philosophies", 
Howard (1955) identified three determinants of the planner's role: 
* a commitment to an existential philosophy of society; 
* a ccmmitment to a democratic order of government; and 
* a personal philosophy that the planner could contribute to the 
(21) For example. Downs (1967); Dickson (1968). 
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maintenance and the advancement of the goals of society. 
It is the moral commitment to improve the social condition that 
legitimises the actions of planning; this is the 'authority' which 
(22) justifies the intervention. In this respect it is not really 
appropriate to consider separately the planner as a bureaucrat and 
the politician as the representative of the sovereign voters, because 
the scope and complexity of the decision process in planning renders 
separateness a largely meaningless and artificial division. The 
authority to intervene is delegated in a complicated and imprecise 
way from the electorate through the representative to the professional 
expert; it is at the point of implementation, or at the point at 
which the decision-making responsibility is assumed that the planner 
^ ^ T. ^ ^- A (23) 
needs to be aware of his credo. 
This notion of moral or philosophical commitment may be subjected to 
(24) 
severe criticism. For example, the 'straw man' implicit in the 
recjuirements of the rational planning process - the planner, as 
'value neutral', who is capable of considering, evaluating and ranking 
all the possible courses of alternative action in a totally dis-
passionate and value-free fashion - is unreal and, possibly undesirable. 
The 'value-neutral' thesis is contestable on the premise that the act 
of preparing a plan is an acknowledgement of a cause to be promoted, 
and that the role of the planner incorporates a responsibility to act 
as an agent for particular clients, whether a group or the entire 
community. 
The most complete discrussion of the commitment implicit in planning 
has been by Friedmann (1965). In his consideration of planning as a 
vocation, Friedmann identified two complementary conceptual inter-
pretations of planning, one of which may be said to be ideological, 
and a moral commitment to the introduction of order to the evolution 
(25) 
of the social system. In the development of his analysis of the 
(22) Rein (1969) . 
(23) "VJe have no final answers to the moral dilemmas presented by 
the^ conflicting values we seek to realize." Rein (1959) p. 243. 
(24) For example. Singer (1971) . 
(25) This interpretation is explicit in the writings of Karl Mannheim 
(For example. Ideology and Utopia, N.Y., Harcourt, Brace; 1949). 
vocational interpretation of planning, he used Weber's twofold 
assessment of a vocation, and suggested that "as vocation, planning 
has therefore the capacity to fill one's professional life with a 
transcending purpose" , a purpose which determines the selection 
of problems to be solved, the method of operation and the bias of the 
solutions. The esteem attached to this ideology of planning may be 
attributed to its basis and use as a means for social reform, for 
Utopian thought, for the establishment of physical and social norms, 
for extending the scope of societal order and rationality, and for 
(27) 
changing the distribution of power in society. It is the potent-
ial for innovation, for contributing to the movement towards change 
in society, from both the emotive and the rational points of view 
that presents the real challenge to planning; yet, despite its 
ideological basis, with its propensity for radicalism, planning, in 
its practical expression, is essentially incremental and conservative. 
This does not deny the moralistic timbre of the planning function, 
but tempers it with realism; planning is concerned more with the 
slow progression of rational behaviour than the opportunism of 
politics. 
The Planning Competence. It is possibly the over-enthusiastic 
indulgence in moralistic crusades that renders the planner liable to 
allegations of imposing his own conceptions and life-style valuations 
on variegated societies. But, there is a further aspect to the 
crusading venture; this is the competence of the planner to do what 
is expected of him, and what he expects of himself. It is not 
proposed here to discuss the particular skills and expertise claimed 
by planners; although it has not been done particularly well, this 
matter has exercised scxne commentators on planning, and it has been 
the subject of considerable debate within some of the national 
(26) Friedmann (1955) p. 101. 
(27) Friedmann claims that the 'dignity' pervading planning is 
largely the result of the intellectual conflict waged by 
Mannheim, Mumford and Tugwell on the one hand, and von Hayek, 
Popper and von Mises on the others(p- 118). 
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(28) 
professional planning instituted. However, some comment is 
necessary on the competence of the planner, if only to afford seme 
measure of comparison with the other participant groups which have 
been or will be subsequently discussed. 
A study conducted by Marcus (1971) attempted to identify the essential 
characteristics of the planning profession in Britain. From that 
study it is possible to draw an image of the planner-stereotype in 
respect of his academic and professional qualifications, his likely 
social background (i.e. education, parental education, background 
and occupation), his views on planning education, his 'work setting', 
duties, income and the expected assumption of responsibility. Of 
particular interest to the central matter of this thesis are the 
responses to the invitation to cite the main sources of frustration. 
The principal sources appear to be at the interface of political and 
technical action, with references to a common absence of political 
consistency, the burden of national directives, and the actions of 
local planning committees. As the study was conducted before the 
impact of the Skeffington recommendations was being widely experienced, 
it is not surprising to find a lack of specific comment on public 
involvement; however, the omens are detectable in the references to 
the nuisance of decisions 'handed-down' from the central planning 
agency which effectively stifle local initiative and curb the 
manoeuvrability often essential in the daily routine of much planning 
work. Significant causes of frustration would seem to be 'the lack 
of management ability in professional staff and 'the lack of internal 
delegation'. These two comments reveal a situation which might 
seriously impede the conduct of meaningful participation programmes, 
for, if there is a detectable inability to delegate responsibility 
within the planning team as conventionally constructed, there is 
unlikely to be any greater ability to delegate some of the decision-
forming natters to public scrutiny, corriinent and coriinitment, The 
import of this is that participation of the public is unlikely to be 
significant because, firstly, there will be little certainty that the 
(28) For exariple: Eversley, D. (1973) ; Royal Australian Planning 
Institute Journal (whole edition. Vol, 10, No. 2), (1972); 
Progress Report on Membership (1967), Royal Town Planning 
Institute, London. 
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public will be involved in a determination of crucial matters, and 
secondly (and perhaps the reason for the first), there is little 
likelihood of a competence to deal with public comment once it has 
been made. 
The general attributes of the career public servant include an 
inherent skill developed by prolonged training and sustained experience 
and an awareness, and in seme cases a deep knowledge, of the concepts 
and techniques of the profession which afford a flexibility in thought 
and action superior to that of any 'outsider'. From these attributes, 
the professional attracts to himself a certain charisma and mystique, 
largely the byproduct of the nature of his accreditation by learned 
societies, statutory councils or chartered institutions, and not 
(29) insubstantially the result of public deference to 'the expert'. 
This deferential attitude is scarcely avoidable, because one of the 
more commonly agreed propositions is that the professional's role 
includes the bringing to bear on the determination and execution of 
policry at all levels of government, expert knowledge, skill and 
experience from a specialist field. In discharging their tasks, the 
professionals have frequently to apply many of the dimensions of their 
'kit-bag' of skills, not the least of which is the maintenance of a 
continuous dialogue between various groups and interests in the 
community. It has been remarked that this necessary dialogue "can 
only be conducted by those who speak the particular language" ; 
but, there is not a consensus on what this 'common' language might 
(31) be. There can be little doubt that the differential rate of 
advancement of planning theory and practice and of general education 
is contributing to a widening of the gap between the planner and the 
planned. 
(29) There is, of course, a contrary view to this (Clapham, 1970). 
See Appendix 5. 
(30) Harris (1959) p. 36. 
(31) For example, it is not infrequent for planning journals to 
carry correspondence deprecating the direction the craft seems 
to be pursuing. Typical is the letter to the editor of Radway, 
T.A.C. - "Planning Twaddle" - Journal, Royal Town Planning 
Institute, Vol. 57, No. 2 (February) 1971, p. 87. 
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For practices of citizen participation to be meaningful to the 
participants, and for the emerging contributions to be usable in the 
resolution of plans and other planning decisions, it is presumably 
necessary for those responsible for defining the structure of the 
programme of participation to be conversant with the various 
dimensions of the concept and its practical ramifications. (The 
purpose of the research recorded in this thesis has been to contribute 
towards such an understanding.) However, there is growing evidence 
of the application of practices from one location being tried in 
another, without any obvious revision to accommodate the peculiarities 
of the second location and the omission of practice components 
dictated by the atypical nature of the first. Current co-ordinated 
(32) 
research in Britain may contribute to an improved understanding 
of the variables in the situations in which extended participation is 
both desirable and possible; but such effort needs to be reinforced 
by the training of planners specifically for professional involvement 
t o'^\ 
in programmes of citizen participation. 
Just as every planner cannot be expected to be equally competent as a 
designer, an analyst, a model-builder, a diplomat, and so on, it is 
unreasonable to expect every planner to be sympathetic to or conver-
sant with the complex cultural issues of citizen participation. 
Perhaps the endeavours to prepare all students in planning schools 
for involvement in participation programmes are misplaced and based 
on fallacious premises, and perhaps competence in participation 
philosophy and practice requires special attitudes and aptitutdes. 
An interpretation of the survey of British planning schools (which 
is recorded in Appendix 3.) is that the progress recently made in many 
other areas of planning education (for example, in cjuantitative 
methods, in the application of scientific and management aids to 
decision-making) has not been achieved in the political aspects of 
planning practice. Thus, despite the expression of such attitudes 
as 'I believe they (i.e. the students) are prepared competently as 
professionals, which includes good basic attitudes towards the various 
(32) Linked Research Project into Public Participation in Structure 
Planning. (D.O.E. - Universitv of Sheffield). 
(33) Fagence (1975c); Appendix 3. 
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public and private relationships they will develop", there is evidence 
that many students, on their completion of the period of formal 
planning training at a tertiary institution, lack the necessary acute 
appreciation of the philosophy, the psychology and the mechanisms of 
participatory democracy. 
The Built Environment Professions. In concluding this brief examina-
tion of the role of the planner, and many of its ramifications, it is 
probably appropriate to succinctly comment upon the dilemma of 
disfunction among the professions concerned with the built environment. 
The planning profession, as it is differentiated by its charter, is 
(34) 
used to having its status critically reviewed ; the parent 
Institute in Britain has itself contributed to the definitional 
exercises, identifying the spheres of activity which can most satis-
factorily be undertaken by a 'genuine' planner, and those areas to 
which other academic disciplines and professions may make important 
contributions. There is a tendency however, for the boundaries of 
the professions concerned with the built and natural environment to 
extend into the territory of expertise until recently readily 
identified as peculiar to one or other of the previously existing 
professions. The complexity of the analytical and policy-making 
processes has rendered such sharp divisions to be inadecruate and 
inappropriate. This is the essential message in the collocguy on the 
processes and practice of urban and regional planning contributed to 
(35) by a diversity of commentators. One of the contributors remarked 
that despite the collaboration experienced in multi-disciplinary/ 
professional teams, "the professional bodies maintain a polite but 
continuous struggle for absolute influence in the areas where their 
concerns overlap" , and another has asserted that this internecine 
territorial struggle is of little significance to "the ubiquitous man 
(34) Cherry (1974) has recorded the fluctuating factions of the 
Institute, and the variety of disturbances which have beset the 
evolution of the planning profession in Britain. 
(35) Built Environment, 'Built Environment Professions: What's in 
a name?' March 1975, pp. 120-133. 
(36) Law, Built Environment colloquy, p. 127. 
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m the street". 
The potential competence of the planner has improved considerably in 
recent years; but, Eversley (197 5) has pointed to the likely changes 
in the context into which planning fits, changes which will necessit-
ate the development of "new, but less sophisticated, technical skills 
(3 8) 
...(a) new attitude of mind, and a new value system" , whilst Moss 
(1975) has pondered the likelihood of planners continuing to produce 
larger and more comprehensive reports, to be read by less people, 
with planning techniques and tools becoming more refined and the 
planning process becoming more sophisticated and more abstract. It 
may be suggested that the proliferation of professions and academic 
disciplines into the sphere of environmental study and practice will 
(39) 
not render the situation more comprehensible or more realistic , 
particailarly from the viewpoint of other potential participants in 
the planning process. 
(37) Goodey, Built Environment colloquy, p. 124. 
(38) Eversley (1975) p. 16. 
(39) Mullins, P. (1976) 'The Physical Environment Professions and 
the Australian Environmental Crisis'. Final draft paper for 
publication in Boreham, P.R., Pemberton,'A.G. and Wilson, P.R. 
(eds.) The Professions in Australia: A Critical Appraisal 
Univ. Queensland P r e s s , St Lucia , pp 271-2 Mullins . 
has argued that "the environmental difficulties perceived to 
exist within Australia are not being met by the environment 
professions because of the discrepancies existing between pro-
fessional ideology and professional practice. Furthermore, 
changes within these professions are likely to occur because of 
the increasing numbers of people opposing the imposition of 
plans they deem as undesirable, because the environment 
professions are beginning to look at their own practices and 
because governments are demanding a wider range of skills to 
solve environmental and related social problems. Under these 
conditions new skills are developing which will not have the 
tightly knit occupational grouping of professionalism. Con-
servatism inherent in professionalism has placed barriers 
against any radical change in environmental planning. New non-
professionalized occaipational skills may overcome this and 
allow for broader, less elitist, less change resistent and less 
centralizing physical planning." 
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4. The Public 
'The public' is such an amorphous and largely intangible 'thing' that 
there is little possibility of devising a single, universally 
applicable means to accommodate its participation. The ccamplications 
are set in train by the lack of precision in the definition of this 
group. It is unlikely that the public en masse has a satisfactory 
grasp of pertinent issues so as to be capable of articrulating a 
sensible consensus, other than in response to invitations to ballot 
or to complete a referendum proforma. Differences between citizens 
in respect of their willingness and appetite to indulge in political 
activity are acquired, rather than inherited; as each member of the 
mass public becomes politically socialized (normally by experience 
through the prevailing political culture) some attitudes, skills and 
behaviours are learned whilst others are experienced and rejected or 
ignored. It should not be presumed that the learning process is 
restricted to the pre-adult phase; although this is the period of 
perhaps greatest personal receptiveness to the process of political 
socialization, the acquisition of new behaviour patterns is possible 
at any time provided there is a willingness to adjust to changed 
circumstances and new stimuli. It is the variety of personal 
responses to the process of political socialization that contributes 
to the distinction between the heterogeneous ponderous 'mass', and 
the more lithe and volatile sectional groups. The variety of group 
interest expression is extreme. For the sake of brevity four major 
expressions of relevance to planning may be noted; these are those 
concerned with 
* the natural environment, its aesthetic appearance, its 
protection and controlled development; 
* areas under threat of radical change consecjuent upon the 
practical application of planning policies; 
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* the protection of minority interests, of a communal or spatial 
nature; 
* the guardianship of the democratic credo, and the circumscription 
of bureaucratic and execrutive action. 
In addition to the fragmentation of the 'mass' into particular groups, 
the decision-making process needs to accommodate the participation of 
individuals who feel they have a positive contribution to make, or 
(more likely) who feel they deserve redress of a grievance. Despite 
the existing complexity of the decision-making process in planning, it 
assumes an altogether absurdly complicated form if it is to accommodate 
in a meaningful way, the contributions from the public en masse, or a 
diversity of specialised groups, or a proliferation of individuals, or 
a combination of any or all of these. 
An attempt was made early in the Skeffington Report (1959) to define 
'the public': 
"We do not think of the public solely in terms of the 
community as it shows itself in organised groups. We 
regard the community as an aggregate comprising all . . 
individuals and groups within it without limitation." 
This extensive, encyclopaedic definition is substantially rebutted 
by the lack of participation sought by large sections of the public, 
despite the validity of the assertion by Aristotle that 'man is by 
nature a political animal'. In general, the 'mass' public has not 
been motivated to participate in the processes of plan-making, or more 
generally, decision-making in local government. Despite the prolonged 
intellectual discussions, and the extensive efforts of professional 
staff in some departments of local government to provide means by 
which the public could become involved, the tendency has been for 
only a small section of the community to accept the challenge and the 
opportunities. There is evidence that the response of the mass public 
has been quantitatively small, with the result that even particularly 
localized matters have developed into "battlegrounds for experts and 
(41) 
professionally organized pressure groups". The effect of the 
agitated attention given to the matter of citizen participation by 
(40) Skeffington Report (1969) p. 1. 
(41) Hoinville and Jowell (1972) p. 159, 
professional staff in local government and the local elected repre-
sentative has been the evolution of better organized activity by the 
articulate groups, and an increased likelihood of success being 
achieved by their efforts. 
In a report on the third phase of the preparation of a development 
(42) 
strategy for London's docklands, five consumer groups were 
identified. Of these, three were concerned with the established, 
well-organised and articulate bodies which would be expected to 
respond meaningfully to any invitations to participate; these three 
categories were composed of the elected councils, organisations 
representative of industry, business and labour, and special interest 
groups commonly associated with planning (e.g. the Civic Trust, 
professional and academic institutions). The remaining two groups 
were distinguished as local associations of particular social, 
educational, welfare, political, recreational or locational interests, 
and 'the mass of private individuals' unlikely to be directly reached 
because of their preference to remain unattached to any formal group. 
In the following examination of the public participants to the 
planning process, concentration will be focussed on the final two 
categories: 'the public' expressed in some organisational form, and 
'the public' as an aggregate of differentiated persons, none of which 
is associated with identifiable organisations. 
Previously reference has been made to Calhoun's examination of 'the 
human material' in the processes of decision-making. To briefly 
restate the situation, he examines the proposition that "there is 
little point in talking about participatory democracy unless we have 
(43) 
reason to believe human beings are capable of it" , and that 
experience of co-operative ventures suggests that participatory 
democracy is beyond the capabilities of the ubiquitous man in the 
street. From an examination of four perspectives on human nature -
the Judaeo-Christian, Marxian, Freudian and Reichian - he postulates 
that it is the cohesive elements in man that are dominant, that "life 
(44) 
seeks harmony with its environment" through the causal relation^ 
(42) Andrews (1974). 
(43) Calhoun (1971) p. 27. 
(44) Calhoun (1971) p. 30. 
ships of symbiosis, mutual aid, empathy and commitment. It is 
necessary, however, to concede that, despite a perceived willingness 
to be naturally co-operative, the disruptive or divisive forces in 
human nature are frecguently manifest in a variety of 'aggressive' 
behaviours. Seven such behaviours may be identified, of which four 
are pertinent to the matters of participatory decision-making in 
planning; these four are, (a) neurotic self-aggrandizement (the 
pursuit of private interests at the expense of 'the public interest'), 
(b) simple self-assertion, (c) active non-violence, and , less 
usually, (d) angry violence. It is Calhoun's view that the mass 
public has, both individually and collectively, the inherent capacity 
(45) 
"to change the institutions that have corrupted (it)"; but, in 
contrast, it may be suggested that without change to the traditional 
methods of encouragca:nent to participate, there is unlikely to be any 
success in securing the involvement of those members of the public 
which are personally embarrassed and ill-equipped to indulge in 
unfamiliar practices of consultation and discussion. 
"Who participates in what?" This cjuestion has been addressed in 
various ways by many political sociologists in an attempt to determine 
the characteristics of the principal participants, the motivation to 
participate, and the characteristics of those citizens that persist-
ently remain outside the ranks of the intentionally involved public. 
The literature on social participation may be conveniently divided 
into that interpreting the impact of socio-economic status and that 
considering the significance of personal life-styles. Almost 
unanimously the studies examining the relationship of socio-economic 
status to participation indicate a differential performance according 
to the perceived social strata. The evidence from a proliferation of 
studies in the United States suggests that involvement in formal 
organizations is positively associated with socio-economic status. 
The perceived tendencies include a preference to join organizations 
of sympathetic political, recreational and economic philosophy; 
and that the more articulate and better educated tend to be associated 
(45) Calhoun (1971) p. 36. 
20 A 
with those organizations which concentrate on service and 'civics', 
while the remaining proportion of the public which commits itself 
to membership at all identifies itself with the more fraternal, 
social and recreational associations. The relationship of status 
to participation in informal groups is less obvious; and this is 
likely to be the most important category of participant group. Such 
conspicuous relationships that are identified relate less to member-
(47) 
ship and more to leadership of the informal groups. It is the 
manual worker that has been exposed to the most perceptive 
examinations, and from the many studies conducted , it is generally 
reported that this 'sub-culture' persistently prefers and relies upon 
informal associations rather than the more rigorous and demanding 
formal organizations. For example, Berger has reported that manual 
workers whose residences were 'relocated' because of the relocation 
of the factory did not assume the characteristics of the white-collar 
workers with whom they shared the suburb. Therefore, the expectation 
that a mixture of socio-economic groups will lead to a generally 
improved participation capability is unlikely to be fulfilled because 
of the differences between the various groups of education, civic 
commitment, and cultural predisposition. The 'mass' public is 
heterogeneous rather than homogeneous. 
The significance of prevailing life-style for the commitment to 
participation should be recognized. The most complete summaries of 
studies on the relationship of life-style and socio-political 
participation are those of Greer published over the period 1956 to 
1962. These studies encompassed examinations of both 'mass' society 
and the peculiarities of suburban residents. The results of these 
studies revealed a significant similarity in the levels of 
participation between the localities of high density - low socio-
economic status and those of low density - high economic status. 
However, there appear to be sharp differences in the types of 
participation pursued. Generally, the tendency is for the high 
(45) These generalizations may be identified in the studies conducted 
for example by Axelrod (1955); Bell and Force (1955); Bollens 
(1961); Bonjean (1965); Hausknecht" (1962); Lazar (1971); 
Marshall (1959). 
(47) Consideration of community leadership is reserved to later in 
this chapter, 
(48) For example. Cans (1953), Berger (1950). 
density - low socio-economic status groups to join localized groups 
sharing the same aspirations or suffering similar deprivations and 
disruptions, whilst the more suburbanized groups are characterized 
by an extensive variety of associations not usually specifically 
concerned with localized issues or interests. For planning, the 
results of this line of encjuiry support the hypothesis that the more 
'homely' public is concerned with local issues, whilst the more 
travelled and extrovert suburban public extends its horizon of 
interest to the broader environmental and cultural issues of preserva-
tion, conservation, community preferences, social welfare provision 
and so on. However, in Australia, the 'green ban' movement has 
remarkably extended the commitment of the high density - low socio-
economic status groups to previously conceived bastions of middle-class 
concern. 
Milbrath's (1955) review of political participation remains one of 
the principal sources of evidence on the subject. The main purpose 
of his examination was to attempt an explanation of individual human 
behaviour in its relationship to prevailing political systems; thus, 
the unit of analysis was the individual citizen rather than an 
aggregate expressed as a group. To communicate his evaluation of the 
causes of political behaviour - why people perform political acts, 
and why they select some and not others - Milbrath devised a concept-
ual model (Figure 5.2); this is the framework against which the 
following comments may be interpreted. 
Behaviour should be interpreted as a continuous act; there is no 
option of 'not behaving'. The essential problem for the analyst of 
human behaviour, and, say, the planner or the politician intent on 
building a behaviour expectation from the client public, is that any 
decision is generated as a response to competing stimuli, and it may 
be almost impossible for anyone to be satisfied that he has a perfect 
knowledge of the full complement of stimuli. To further complicate 
the patterns of behaviour, it is the interaction of the stimuli with 
sets of predispositions that ultimately creates the behavioural 
response which may be observed, Theories of behaviour suggest that 
certain responses may be predicted with reasonable accuracy because 
of the accumulation of experience in an individual that certain 
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actions attract 'rewards', are pleasurable or satisfying, and have 
developed 'habit strength'; therefore, for the conduct of citizen 
participation, any means for involvement that contributes tangible 
or intellectual satisfaction to the participants is likely to become 
the practice most sought after, and any decision which has been 
reached in an amicable fashion will itself stimulate a need for 
further experiences of a similar kind. 
The psychology may be extended; the predisposition to be a non-
activist may be challenged if a particularly strong stimulus crosses 
the 'predisposition threshold' with sufficient incentive to cause the 
individual to reappraise his previous attitudes, and as a result of 
the cogitation, to become an activist. Planners and politicians 
should not presume that an accjuiescent or dormant public will remain 
in that state no-matter what changes are wrought in the physical and 
political environment; most, if not all proposed actions and 
policies need to be publicly aired to generate a response before they 
are resolved, so as to obviate the likelihood of unsuspected 
opposition later. Thus, it would seem to be desirable for the public 
to be consulted on planning matters before the stage of resolution is 
reached, in order to prevent an exhibition later of direct and 
possibly physical opposition from those persons whose usual predis-
position to pacificity has been disturbed by events or actions 
considered by them to be unacceptable. Milbrath has observed that 
the human 'black box' is employed to screen and to select those 
stimuli and predispositions to which it will react and which it will 
propose to respond to through the decision process. There is, 
therefore, another communication dimension here: the selection 
process of the human mind determines which of the stimuli and 
predispositions are relevant, and likely to reward the required 
response. In planning, the frecjuent failure to communicate with 
those sections of the community it almost desperately seeks, might 
be due to the inability of the devices used to penetrate the screening 
process of each individual. 
These psycho-social dimensions of the problems of predicting 
(49) political behaviour are treated m some detail by Milbrath. His 
(49) Milbrath a955) pp. 29-38; Robinson et al. (1968). 
attention also extends to a discussion of the impacts of the political 
and decision-making system in which participation is possible, the 
socialization processes, and the standard demographic variables (age, 
sex, occupation, religion, race). Most people in western democratic 
political systems are taught at some stage during their programmes 
of education that, in order for democracy to flourish it is necessary 
for the citizens to be both interested and active; but the 
performance levels fall far short of that ideal. However, the 
specialization of roles that has developed in sympathy with the growth 
of modern society, has facilitated the creation of the 'activists' and 
'non-activists', a situation which need not be considered to be 
seriously prejudicial to the social, economic and political welfare of 
those who have elected to join the massive body of nonparticipants; 
the commonly manifest levels of popular indifference need be neither 
enduring nor consistent. 
One of the problems researched in an extensive study of the political 
participation of the American people was the identity of the 
participants. Of particular interest was the matter of the extent 
to which the activist segment of the community differs from the 
remainder, or, the extent to which the activists are a representative 
sample of the population. The answer is crucial because of its 
impact on the effect of participation on government. If participants 
are derived proportionately from all sections of the community then 
the politicians who respond to the participation input will be 
responding to an accurate representation of the needs, aspirations 
and preferences of the public at large. Evidence from that study 
corroborated evidence from other similar investigations, that the 
participants are hardly representative of the public as a whole. 
The simple extension of the opportunity to participate does not 
equalize participation rates; despite the equal availability of 
participation, the fact that the acceptance of the invitation 
generally remains a matter for voluntary initiative will ensure that 
some will take more advantage than others of the opportunities 
presented. The personal determinants (the 'precondition threshold') 
of active participation may be summarized as follows: 
(50) Verba and Nie (1972) 
* personal needs or problems; 
* possession of some of the necessary resources - skills, time, 
money; 
* conducive attitudes - for example, belief in the importance 
and effectiveness of community political action; 
* civic-mindedness and social commitment. 
In addition to these peculiarly personal determinants, there would 
need to be a sympathetic institutional decision-making structure. 
In the general context of political participation it is possible to 
identify six types of participant : (Figure 5.3) 
1. the inactives; 
2. the voters; 
3. the parochial participants; 
4. the communalists; 
5. the campaigners; 
6. the complete activists. 
* The inactives are those citizens who refrain from participation 
in political activity because of a lack of interest, a psycho-
logical detachment from the power play of politics and decision-
making, a poor resource base of skills, and little, if any, 
commitment to conflict resolution or civic improvement. It is 
difficult to precisely gauge the proportion of this group, or 
to be certain that the group is consistent in its numerical 
strength. 
* The voters may be distinguished from other activist groups by 
their commitment to activity which requires little initiative; 
their political activity is exhausted by the act of voting. 
These activists may be characterized by low levels of psycho-
logical involvement and efficacy, high levels of party 
allegiance but low levels of general commitment to controversial 
matters because of an inherent abhorrence of adopting extreme 
positions. The sense of identification with civic and welfare 
causes is not highly developed. 
(51) This discussion is based on the concepts of Verba and Nie 
(1972), Chapters 5 and 5, 
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* The parochial participants may be identified as those who exhibit 
a high degree of initiative and commitment to particular issues 
whilst refraining, deliberately, from participation in the 
broader issues of social welfare. The skill and competence 
levels of this group are moderately high, with their information 
status generally at a high level; their efficacy level is high 
in respect of the solution of personal rather than public 
problems. 
* The communalists may be identified as the first group in the 
hierarchy to be generally engaged across the spectrum of 
political activity. Individuals in this group may be character-
ized by high degrees of psychological commitment, of efficacy, 
of information possession, and of civic commitment. Ecjually 
prevalent are the characteristics of a low level involvement 
with political parties, a preference for the 'centre-ground' 
issues, and no more than a sympathy for one or other sides in a 
situation of political conflict. It would not be unreasonable 
to consider the members of this group as both political and 
apolitical. 
* The campaigners are similar to the communalists in their degree 
of psychological involvement in political action, but in other 
respects there are sharp distinctions to be drawn. This group 
is composed of individuals who are considerably better informed 
and are usually more efficacious than the average citizen, are 
more committed to particnilar party causes, and who may adopt 
extreme positions to support general or particular causes. The 
perceptable bias in their allegiance and loyalty reduces the 
possibility of their commitment to the welfare of the community 
as a whole. 
* The complete activists are the antithesis of the inactives; 
they register high scores of psychological involvement, sense 
of efficacy, possession of skill and information, of partisan-
ship and commitment to causes of conflict and cleavage, and 
simultaneously they possess a high sense of contribution to 
the general welfare of all citizens. This comprehensive 
intellectual and physical involvement is rare. 
The principal characteristics of the different levels of activism 
may be summarized as follows: 
1. active participants come disproportionately from upper 
status groups; 
2. the more difficult activities are engaged in heavily by 
the upper status groups; 
3. those who limit their political activity to voting come 
disproportionately from lower status groups; 
4. parochial participants come from all status groups, although 
there is a tendency for those from the upper rungs of the 
status hierarchy to be less constrained; 
5. men are over-represented in the more activist groups; 
6. minority, particularly ethnic, groups are commonly over-
represented in the least active and the least intellectually 
challenging aspects of politics; however, despite the 
manifest tendency to refrain from political activity, when 
such groups consciously elect to participate their commit-
ment and involvement can attain high levels; 
7. those of a Catholic persuasion exhibit a higher commitment 
to partisan activity and voting than do those of a 
Protestant persuasion; 
8. the suburban and rural areas harbour the more general 
commitments whilst the city areas usually foster the more 
radical activists with strong partisan and conflict-prone 
attitudes, some of which are expressed through the 
electoral system, 
(The degree of representation of selected status characteristics in 
the various categories of participant is summarized in Figure 5.4). 
Considerable consideration has been given to these matters in the 
immediately preceding paragraphs because they constitute the essential 
background to the preparation of the most appropriate means of 
soliciting citizen participation at all or any of the stages of the 
(52) 
planning process. There is a differential relevance in the 
(52) A complete discussion of the matters referred to in these 
paragraphs is made in Verba and Nie (1972) especially Chapters 
5, 6, 8-13. Similar matters have been discussed in Almond and 
Verba (1965), Milbrath (1965), Campbell et al, (1965); in 
these other sources the terminology which is used is different. 
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political orientations to the matters of planning, but with the 
continuing tendency to extend the scope of what was at one time 
essentially physical planning to the broader dimensions of economic, 
social and physical policy and development, the appropriateness of 
the classification is increasing. For example, it is unlikely that 
any political activity will occur to any individual if he has neither 
an interest in nor an appetite for involvement in planning issues; 
although he might possess relevant skills, either in negotiation or 
more directly in some professional aspects of planning work he is 
unlikely to bring them to bear in appropriate situations if he is 
not predisposed to become involved either through the medium of a 
political party, or through a personal inclination to actively take 
sides in a dispute (say, between the local planning authority and an 
action group). It may be argued similarly that the differences 
between intellectual and actual commitments to the improvement of 
social welfare are manifest in the proportion of activists compared 
with the proportion of the community alleging a socialistic persuasion. 
The planning process will function most efficiently if it recognizes 
the variations in contributions from the different 'publics' (Figure 
5.5): 
* the inactives are almost always 'present' in most forms of 
political and community activity; 
* the voters seem to reserve their stamina for the cyclical 
elections, and participate little in the general phases of plan 
formulation and decision-making in the inter-election periods; 
* the parochial participants are significant protagonists because 
they usually confine their attention to planning injustices or 
inecguity, or to specific environmental or locational problems, 
and they seem to attack the planning establishment in cycles, 
not necessarily in accordance with a predictable rhythm; 
*: the communalists may be identified as the persistent 'generalist' 
adversaries, in persistent dispute with the planning authority 
and its politicians, usually avoiding the excesses of aggressive 
behaviour, and conducting their cause in as genteel a fashion as 
befits such organizations as the Civic Trust, National Trust, 
Conservation Foundations, and so on; 
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* the campaigners are the more vociferous and aggressive 
individuals and groups whose information and skill capacity 
greatly exceeds that of the parochial participants, but whose 
predilections for pursuing the local planning authority to 
achieve a redress of grievance or a revision of policies 
considered anathema to their (i.e. the campaigner's) cause are 
similar; 
* the complete activists are those who are committed fulltime to 
bring about the prosecution of planning, environmental, 
preservation, conservation, and other less physically oriented 
policies sympathetic to their interpretation of the satisfactory 
quality of life. 
(53) (Figure 5.3 displays the likely proportions of participant types. )-
From the levels of general public involvement, the process of planning 
may expect to experience involvement of almost one-third of the total 
population, with an occasional addition of almost one-fifth; however, 
from a proportion of almost one-half there is unlikely to be measurable 
involvement. It is possible that these proportions are indicative of 
the best levels of active involvement which may be expected - i.e. 
31% persistent conscious co-operation, 19% occasional provocation -
and that the proportion actually refraining from activity will be 
(54) 
at least 40%, and probably much greater. The interest of the 
consuming public in the concerns of planning is likely to change 
through time; and aspiration levels will be similarly dynamic, whilst 
the motivations are likely to remain consistent. It is probably 
incumbent upon the planner, therefore, to develop the necessary 
(53) These are the proportions deduced by Verba and Nie (1972); 
there is no comparable assessment for participation in a single 
area of decision-making, such as planning. The proportions 
identified by Verba and Nie are supported generally by the 
studies cited in footnote (52) . 
(54) In some participation programmes non-involvement proportions 
have been very high. For example: 
a) the non-respondents to the Los Angeles 'goals' programme 
questionnaire (in 1958) was 91.7%. 
b) the non-participants, deduced from the absenteeism in the 
public meetings in selected British sub-regional studies 
has been in the range 95.56 - 99.05% (Stringer and Ewans, 
1974). 
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diagnostic skills to determine the motivational forces of his consumers 
in order to develop his own strategy of containment, of provocation, 
of support and guidance, of education and encouragement. In order for 
consumers to be likely participants in any decision-making process, 
there are basic requirements to be met; these include: 
* access to information; 
* means of communication; 
* suitable socio-econcxnic base - process of socialization; 
* rewards for meaningful contributions. 
Statutory definitions of 'the public'. Planning statutes have not 
been conspicuously clear in specifying who or what may be involved in 
the statutory planning process. There is no clear prescription of 
who or what 'the public' is; even where statutes err towards 
explanation, the language used in the description is seldom precise -
for example, "in such manner and to such persons" is a frecjuently 
used expression in British planning legislation. With even less legal 
prescription, the preliminary rounds of citizen participation are 
enjoined by 'the public' either as a spontaneous acceptance of the 
statutory invitation to Ic^ dge an objection or to attend a public 
meeting, hearing or inquiry, or (and most usually) by representatives 
or delegates of formal interest groups previously invited. In the 
British system of planning appeals, there is provision for "the 
affected parties" to participate; the determination of which people 
qualify is derived from an interpretation of who owns the land, who 
is lodging the application or objection, and who else has an interest 
in the land or its use. . However, the rules of the inquiry confer 
discretion on the Inspector to allow any other person to appear, to 
give evidence, or to more generally contribute to the proceedings. 
The British Planning Act of 1971 includes two indications of likely 
participants, but the terms used in the statute are capable of 
liberal interpretation, and might not even afford opportunities for 
(55) involvement of those most anxious activists. Section 8 of the 
(55) Sections 8 and 12 of the 1971 Act are set out verbatim in 
Appendix I (footnote 23). 
21d 
1971 Act requires local planning authorities in their process of 
preparing structure plans to "take such steps as will in their 
opinion secure -
(a) that adequate publicity is given.... 
(b) that persons who may be expected to desire an opportunity 
of making representations...are made aware that they are 
entitled to an opportunity of doing so; and 
(c) that such persons are given an adecjuate opportunity..." 
As a guarantee of the implementation of these provisions the third 
clause of Section 8 requires the local planning authority to report 
to the Minister "of the authority's consultations with, and considera-
tion of the views of, other persons." The same expressions are used 
in connection with the local plan process; these are set out in 
Section 12. The crucial matters are the delegation of responsibility 
for determining what 'adecjuacy' means, and which are the persons who 
may be expected to desire an opportunity of making representations. 
From the statute, therefore, there is no clear reference to the need 
to afford opportunities to the 'total' public; rather, the 
opportunities are restricted to those expected to be interested. In 
addition, the opportunity to be involved is expressed as "making 
representations" rather than participation, and the inference may be 
drawn that even that level of involvement is to be made available 
after the plan has been prepared. The explanatory Ministry circular 
52/72, which urges planning authorities to promulgate a participation 
timetable, helps to clarify the real intentions of the authorities. 
Although the planning statutes in Britain apparently afford an open 
and universal invitation to make representations about various types 
of plan, the practice commonly followed promotes involvement by the 
sections of 'the public' described previously, and by organized groups 
most particularly. 
'The Public' and Pressure Groups. In an environment of general public 
indifference to the opportunities increasingly presented for involve-
ment in decision-making, the resort to pressure group and interest 
group activity should be expected. Such groups have become regarded as 
normal political phenomena whose activities should logically be 
included in the democratic process; this has not always been the case. 
21 c 
for Rousseau advised that "there should be no partial society within 
the state", but some political commentators have suggested that 
the pressure groups are crucial to the maintenance and survival of 
T . - 1 T ^ ^ (57) political liberty. 
It is necessary to be aware that there is a variety of expressions 
which may be considered by some to be synonyms to 'pressure group'; 
however, these are more likely to be sub-groups within 'the pressure-
group universe'. In an examination of interest groups in American 
society, it has been suggested that a pressure group "is an organized 
aggregate which seeks to influence the content of governmental 
decisions without attempting to place its members in formal govern-
(58) 
mental capacities". Some political commentators prefer to use 
the term 'the lobby' as the umbrella for those groups and associations 
which endeavour to influence government. This expression is 
particularly relevant to the context of United States' politics; 
elsewhere it is often considered to be an eccentric politically-
emotive term. 
The diversity of possible pressure groups is bewildering; but, as 
was suggested a little earlier, not all groups are motivated to bring 
pressure to bear on government, and it is necessary to distinguish 
between those that do and those that do not. Pressure groups may be 
classified as 'interest', 'sectional' or 'functional'; it may be 
claimed for these groups that they represent recognizable sections or 
interests in society - for example, a trade union, a profession, 
council-house tenants - and the membership is precisely ascertainable 
(i.e. the membership of the union or profession, the number of 
council-house tenants) . Spokesmen for any of these groups can 
confidently 'represent' the views of the membership; this is done 
regularly, with union leaders or presidents of professional bodies 
claiming to articulate the consensus views of thousands of paid-up 
(55) The Social Contract Bk II, Chapter III. 
(57) For example. Finer (1955); Kornhauser (1950). 
(58) Zeigler (1954) p. 30. This definition is shared by Moodie 
and Studdert-Kennedy (1970, p. 50) and Eckstein (1960). 
2ro 
members. Another broad category of pressure groups is concerned with 
promotional activity, i.e. the promotion of a particular ideal or 
cause. There is no obvious clientele for these groups; membership 
is achieved by attracting members of ' the public' because of a 
consensus of opinion on a specific matter, or because of a general 
attitude towards a less specific matter. The only precision possible 
for these groups is the specification of the cause - 'preservation of 
trees along Coronation Drive', 'opposition to the freeway', and so on. 
The distinction between these groups is important and necessary, 
because the two basic types require different treatment in their 
relationship with government, if for no other reason than that the 
general 'interest' type is often numerically large but is composed of 
a very high proportion of 'sleeping partners', whereas the promotional 
groups are often numerically small but innovative, vigorous, well 
informed and persistent over short periods of time. The promotional 
pressure groups are usually cognisant of the need to be well-informed^ 
politically astute, and innovative, and that they use their armoury 
of political skills in a conscious and deliberate attempt to influence 
planning decisions. There is, of course, a distinction to be made 
even within the category of promotional groups; most are defensive, 
negative and responsive to issues which are considered likely to be 
prejudicial, whereas a small number are founded upon identifiable 
ideologies (but not necessarily with a party reference - for example, 
amenity groups seek to promote and preserve 'the good life') and 
fulfil initiatory roles. For example, Ferris (1972) has described 
situations in which it has been local pressure groups which have 
identified the most important planning matters needing solution and 
have proceeded to recommend appropriate solutions, rather than the 
local council whose real responsibility it was. Such situations 
reinforce both the dilemma and the tragedy of the current attitudes 
towards government and participation; there has been success in 
broadcasting certain views more widely, and some changes in government 
policy or plans have materialised, but the exercises have not 
necessarily made either the councillors or the planners more respon-
(59) 
sive. 
(59) This point is made by Hill (1974) in her examination of demo-
cratic theory and local government, and Styles (1971) in his 
insistence that participation should be considered in a wider 
governmental context than urban and regional planning. 
Few people would seriously contend that group interests are irrelevant 
or unimportant, but their significance has sometimes been overstated: 
"At bottom, group interests are the animating forces in 
the political process...The exercise of the power of 
governance consists in large degree in the advancement . 
of legitimate group objectives ", 
and it is this overemphasis which causes a reappraisal to be made of 
the use the public may make of particular forms of participation. 
Three uses may be identified, though these do not exhaust the range: 
the three are 
1. a means of dynamic communication with government, both 
politicians and public servants with an attachment of weight 
of numbers to particular causes and issues or objections, 
2. a means of bargaining in the public sector for the 
allocation (or creation) of material, financial and human 
resources, and 
3. a means of 'collecting' and organizing into an effective 
force individual members of the heterogeneous public which 
might otherwise suffer their frustrations, indignations, 
deprivations and grievances without expectation of 
improvement or redress. 
The literature on pressure groups is voluminous, extending from the 
psychosocial dimensions of interest group theory, through examinations 
of the relationship between leaders and the led, the place of pressure 
groups in the political process, and the relationship between 
individuals and groups, to an exhausting catalogue of cast studies. 
Only a brief attempt is made to comment here on particular and 
selected salient points. 
Zisk (1959) has developed a framework against which the study of 
pressure groups in the political process may be structured (Figure 
5.6). Just as the policy-makers from the political parties and the 
(60) Key, V.O. (1942) Politics, Parties and Pressure Groups, cited 
in Zisk (1959) , p. 2. 
(51) For example, Zeigler (1954); Zisk (1959); Moodie and Studdert-
Kennedy (1970) . 
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bureaucracy conjure an image of the pressure group, and are subjected 
to a considered impact from it, so is the individual citizen, and 
the range of responses are similar. The policy-maker and the 
individual citizen may respond sympathetically to the cause being 
promoted and adopt it (the policy-maker) or become identified with 
it (the citizen), or they may respond antithetically to ignore or 
suppress it (the policy-maker) or become apathetic towards it (the 
citizen). Any or all of these attitudes might be the outcome of the 
issue being promoted, or the composition and evolutionary 
characteristics of the group. With reference to the latter of these, 
Zisk's conceptual diagram is helpful in identifying the sources of 
possible antithesis from the 'external' groups to be persuaded. The 
internal characteristics of pressure groups reflect the common 
demographic indicators (socio-economic status, motivations, attitudes 
and perceptions, available resources, inherent leadership qualities) 
and the organization assumed to pursue the group's objectives. A 
second area of impact on the group is the political context created 
by political parties, the mass media, other pressure groups and 
'unaffiliated individuals'; a third area of impact is the prevailing 
socio-economic environment and legal framework. These three areas of 
impact fashion the group; but before the group proceeds to engage 
the policy-making body, or before it endeavours to market itself to 
the public, the group subjects itself (perhaps not always^ or not 
always consciously) to a screening process; it is frequently the 
'screened' pressure group that is manifested publicly. 
The importance of pressure groups for planning cannot be overstated; 
they may be positively provocative, drawing attention to failures of 
the politicians and the planners on specific planning issues, or 
raising alternative viewpoints which deserve public consideration 
and debate; on the other hand, such groups may frustrate the 
execution of particular planning policies for reasons which may not 
be in 'the public interest'. This is the ultimate criterion: the 
motivation and the effect of the action undertaken by a pressure 
group should be consistent with the wider public interest, rather 
than contributory only to the furtherance of particularized 
interests. It is for the elected representatives, the planner, the 
'external' levels of government and the individual citizen to 
determine the required role for pressure groups before making any 
moves to accommodate or to be associated with the promotions of any 
group. 
"Every Citizen a City Planner" Van Cleef (1956), in his brief 
promotional essay, restated an obvious but frequently overlooked 
dimension of the public's competence to participate meaningfully in 
some aspects of planning. He suggested that few citizens are aware 
that by their own predispositions to plan they have a previously 
declared preference for the conduct of planning, despite the 
allegations they frequently make that the planning done by someone 
else, and particularly by local government, constitutes an inter-
ference with their inalienable rights and privileges. He cites the 
case of a local resident in Columbus, Ohio, who, by his own efforts, 
example and enthusiasm caused to be brought into effect a policy 
from the city council to rehabilitate a particular neighbourhood. 
It may not be possible always to accommodate the ideas and proposals 
of individual citizens, or of promotional groups; planning, in 
spirit, if not by definition, involves compromise between sometimes 
contradictory alternatives, and to attain a successful plan, "the 
assistance of the individual citizen is indispensable." 
There are numerous examples in the literature of community studies 
of the educative advantages accruing to individual citizens and some 
community groups from involvement in imbroglios with local councils 
and officials; the amateur activists may acquire considerable 
. . . (63) 
political skills through exercises of participation. 
5. External Agencies 
The participation at the local level of the 'external' group is of 
two types; firstly, it may be a procedural prescription, or,-secondly 
(62) Van Cleef (1966) p. 165. 
(63) For example, Brier and Dowse (1956); Lipsky (1970); Perman 
(1973). 
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it may be a political or ac3ministrative courtesy or norm. In the 
seven-tier scheme identified in the DOE management network for 
structure plans, the latter of these two types would be evidenced 
by consultation entered into by the contributory planning authorities, 
the relevant statutory undertakers, and other public bodies. 
Prescriptive participation flows from the range of dependent 
positions local government holds vis-a-vis the legislature, and 
'central' government. This form of external participation by 
prescription is more significant than is sometimes realized; although 
describing the reasonable degree of independence of action conferred 
on local government by statute and by discretionary delegation, Maud 
has pointed out that in the British system, it, i.e. the local 
government, has no purpose other than that permitted by Parliament. 
The committee, in fact, detected a complacencry throughout British 
local government in the almost unchallenged acceptance of the 
progressive sapping of initiative and its replacement with a plethora 
of standardized regulations, directions, and standards of service. 
It is often assumed that this external group acts principally in a 
moderating, consulting capacity, to ensure comprehensive considera-
tion of pertinent matters, and to ensure a compatability between 
plans in terms of their physical expression and their objectives; 
but it is necessary to realize that the prescriptions of centralized 
control may eventually frustrate the meaningful participation, not 
only of the public in one or other of its many forms, but also the 
endeavours of the elected members and their advisors to establish an 
identifiable community, distinct and different from any other 
community. Yet, the contrary argument is no less persuasive. The 
insistence upon a return to 'listening' at the grass roots level (if 
nothing more dramatic than that), and the mandate to provide 'maximum 
feasible participation' has largely come from central government, and 
has been handed down in statutory form to the local level to be put 
into operation; for example, the urban renewal practices in the 
United States, derived from the Economic Opportunity Act of 1954, 
and the planning practices in Britain defined by the Town and Country 
Planning Act of 1971, recjuire the incorporation of programmes of 
citizen participation. It has become a part of the central 
(64) Maud (1967) V. 1, para. 252, p. 68. 
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government's role to intervene in local democracy to at least provide 
the framework of decision-making that is conducive to a more wide-
spread participation. 
In the discussion which follows, most attention is given to the 
involvement of the central government departments concerned with 
planning in the United States and in Britain, and on the role played 
by the planning profession. It should not be interpreted that those 
are the only two areas of importance, nor that their significance is 
continuous, and all-pervading, and neither that their relative 
importance will maintain the present state of balance with the other 
component groups of external influences. The catalogue of such 
influences would encompass many quasi-professional bodies; the very 
important roles of bodies such as (in Britain) the National Trust, 
the Civic Trust, the Town and Country Planning Association, the 
Council for the Preservation of Rural England, the Fabian Society, 
and many other promotional or protectionist bodies are not examined 
in this thesis. To fairly describe the external group, mention 
should also be made of the bodies concerned with water, sewerage, 
electricity, gas supply services, and others which, in some countries 
are statutory (for example, in Britain), and in others are the 
province of free enterprise (for example, in United States). 
However, most of these bodies participate in a conventional and 
predictable manner. Much less predictable are the roles played by 
central government agencies and the professions, possibly because 
these two areas are particularly susceptible to the sometimes 
revolutionary changes induced by shifts in the attitudes and aspira-
tions of the public; thus, the trend towards statutory recognition 
of citizen participation has largely been born as a response to 
sectionally-motivated popular pressure; the built environment 
professions in general and planning in particular, have adopted their 
present form and status largely as a result of the public's attitudes 
towards them. 
(65) Some indication of the types of organization potentially 
interested in and capable of meaningful participation may be 
deduced from the list of bodies which made representations to 
the Skeffington Committee (Skeffington Report (1959), 
Appendix 2). 
Planning, local government and the 'central' ministries. The local 
councils are not the only governing bodies at that local level of 
government, and, in spite of their constitutional right to govern, 
they exercise those powers of government as agents of central govern-
ment or subject to legislation and to such other conditions as may 
from time to time be imposed from the 'higher' level. The organization 
and administration of locally performed services are subject either to 
national legislation or to derived guidelines, or both. In the 
British planning system at least, there is a very close and determin-
able interdependent relationship between the central Ministry and the 
local planning authorities. 
It would appear the largely discretionary and delegatory attitudes 
adopted in respect to planning by the British central ministry have 
been based on the premise that local authorities should be encouraged 
to use their own initiative, and to command the services for which it 
has a statutory responsibility in accordance with the peculiar 
requirements of each separate local government area. Thus, the role 
of the ministry has largely been one of exhorting local authorities 
to pursue particular policies or to adopt similar planning technicjues 
or procedures, of approving/modifying/disapproving proposals submitted 
by these authorities, of altering/extending/withdrawing/or imposing 
the obligations derived from legislation: 
"its main responsibility is to see that the authorities 
keep within the law and do not overstretch either their 
own or the national economy, and that the objections of 
rate-payers or others to what an authority proposes are 
given a fair hearing". (66) 
Partly as a result of the incessant growth of complexity of the 
operations at all levels of government, a more interventionist 
tendency in the work at the local level by the ministry may be 
detected. For the conduct of urban and regional planning, the 
position of 'control' in the planning process is persistently unclear, 
despite the recommendations of the Planning Advisory Group (1965), 
and the recent enactments of 1958 to 1971. This state of uncertainty 
(66) Sharp (1959) p. 25. 
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is an administrative manifestation of the intellectual, practical and 
philosophical upheaval being experienced by planning at the present 
time as it moves, apparently reluctantly, from a land-based 'civic 
design' exercise to one which is more scientifically based and 
managerial in character. It is certain, that one of the more 
significant stimulants to the reorganization of local government in 
Britain was the inadecjuacy of the prevailing planning system to cope 
with the current needs of planning. 
The three areas in which the central planning ministry is effective 
either directly to overtly, or indirectly and less conspicuously, as 
a participant in the planning process, are: 
1. the direction of comprehensive planning policies; 
2. the adjudication of individual authorities' plan submissions; 
and 
3. the adjudication of the conflicting interests of authorities, 
aggrieved development applicants and the interests of the 
general public. 
The formulation of planning policies is dependent more on political 
than technical objectives, and as a consequence, the process is 
particularly vulnerable to revolutionary change; these changes may 
be recognized, and catered for by series of government publications. 
In so far as the room for manoeuvre in recommendation is hedged by 
ministerial circular, statutory instrument, handbooks or manuals, 
and the specification for practice is dictated to some extent by 
statutory instruments and the design bulletins, the planning function 
can be described as an administrative one. 
Descriptions of the central ministries' functions reveal the extent 
to which the conduct of the local planning authorities is prescribed; 
it has been suggested that it is the area of discretion which brings 
into close relationship the central ministry with the local planning 
(67) The wording of the Foreword to Planning Bulletin No. 1 (1962) 
Town Centres: Approach to Renewal is: "The purpose of this 
bulletin is to clarify the main issues involved, the primary 
objectives to aim at and the methods by which they can be 
achieved"; the introduction to Development Plans: a Manual 
on form and content (1970) comments that: "it has been conceived 
as a reference document to guide". 
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authorities, but that the prevailing institutionalized framework of 
planning in Britain, with its statutes, quasi-judicial procedures, 
supervision from central government and implementation at the local 
level, enlarges the role of the administrator because it confuses 
the distinction between the processes of policy-making and implementa-
(C.Q) 
tion. The potential control and implementation of standardized 
procedures is facilitated by the discretion delegated to the local 
authority and the narrow limits of action available to the courts; 
the gap between these two is filled by the authority and arbitration 
of the ministry at the level of central government. In respect to the 
proliferation of circulars, handbooks, and bulletins, it may be 
suggested that their effect is often more than guidance, particularly 
as they have been based usually on considerable research, and offer 
substantial assistance to the often inadecjuate technical staffs of 
some planning authorities. 
Citizen participation and central government direction. The prevailing 
legislation in Britain pertinent specifically to planning lays the 
responsibility for 'maximum feasible participation' of the public with 
the plan-making agency or the local planning authorities. Speaking 
to the second reading of the Bill, later to be given statutory effect 
as the Town and Country Planning Act, 1958, the Minister said: 
"above all I am determined that there shall be more real 
public participation in planning... a good deal more than 
the right to inspect plans and object to them". 
This determination is presently expressed in the Sections 8(1) and 
12(1) of the Act of 1971, although the resultant delays in the planning 
process subsequently necessitated a curtailment to the earlier euphoric 
invitation to participate by an amendment to the Act in 1972. It is 
appropriate to point out that, according to the relevant statute, the 
need and requirement for citizen participation is mentioned only in 
Part II of the 1971 Act, that is, that part referring specifically to 
(68) Clare (1972); Cullingworth (1972); Sharp (1972); Mandelker 
(1952) . 
(59) Hansard (1958). Second Reading, Town and Country Planning Bill, 
31 January 1958, Parliamentary Debates Fifth Series (Commons) 
Vol. 757, 1362. 
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the plan-making process; thus, so far as the law is concerned, there 
is no insistence that participation is extended to the routine case-
work of development control and the associated procedures of appeal. 
The crucial point would seem to be that all local planning authorities 
entitled and enabled to prepare the plans defined by the 1971 
legislation are required to indulge in citizen participation practices 
whether or not they are competent to do so; presumably, these 
authorities are required to recruit staff with a special competence in 
this area of work. 
In a secjuence of publications, the Council of Europe has generally 
pointed to the impossibility of defining one universally acceptable 
and applicable system for achieving meaningful citizen participation. 
For example, in Nygaard's (1972) study of fourteen European countries, 
in Martini's (1972) overview, and the comparative analysis of European 
practice undertaken by the research staff of lULA (1971) there is an 
insistence that participation strategies should be determined by the 
subject matter, the characteristics or type of planning, the 
institutional structures and the procedures through which the various 
institutions, or participants, are required to co-operate. There 
seems to be scarce specification in most European planning systems to 
advance the practices of participation beyond the mere statutory 
insistence that such activities take place. 
There is an information vacuum separating the legislative requirements 
of participation and the ministerial advice to local planning 
authorities; past the insistence that participation occurs to the 
satisfaction (ultimately) of the Minister, there are not even guide-
lines. For Britain, and most other European countries, therefore, 
there is a need for a manual on participation - a code of practice, 
a statement of minimum accepted standards. 
The history of participation practices in the United States is of 
such length, and the issues for which such activities have become a 
(70) Northeastern Illinois Planning Commission (1973) Public 
Participation in the Regional Planning Process Vol. I, pp. 103-
106 (Draft Report) refers to the need for the recruitment of 
specialist staff to promote participation strategies. 
procedural norm are so many, that it is not unexpected that there is 
a model prescribing the required activities; but this prescription 
has to be determined deductively from an interpretation of the 
specific information recjuired by the Department of Housing and Urban 
Development (HUD) in order for applicant authorities to be successful 
in their pursuit of federal funding for particular renewal projects 
from the Federal Housing Act of 1949 (as amended). The Workable 
Program for Community Improvement recjuires, among other things, a 
specification of the programmes designed to achieve the meaningful 
involvement of citizens, including poor and minority groups, in the 
(71) 
planning and implementation of the HUD assisted programmes. 
A guiding principle of HUD policy is to ensure that all citizens have 
an opportunity to participate in the definition of policies and 
programmes which affect their welfare. Therefore, the Workable 
Program recjuires clear evidence that the municipal authority has 
provided opportunities for all affected citizens to participate in all 
HUD assisted programmes for which a Workable Program is a requirement. 
The local authority is also expected to show what progress has been 
made during each certification period to achieve an adequate and 
effective degree of citizen involvement. While the Workable Program 
does not prescribe any specific form, process or structure for 
effecting citizen involvement, it does require that whatever mechanism 
is devised is continuous, i.e. participation at the stages of planning, 
monitoring, evaluating, and in all ways influencing the derivation of 
the programme. However, there are certain principles and objectives 
which are expected to underlie the authority's effort. One is that 
the authority's responsibility does not end with the establishment 
of a particular mechanism or set of mechanisms. The Workable Program 
requires continuing effort on the part of the authority to improve 
and expand the opportunities for creative forms of participation and 
collaboration which ensure representation by poor and minority groups 
as well as enabling government to take effective, purposeful, and 
(71) This commentary on the U.S. Workable Program is a summary of 
Fagence (1975a) which is reproduced as Appendix 4; it also 
draws on Columbia Law Review Vol. 65 No. 3 (Maren) 1955, which 
devotes the entire issue to an examination of citizen partici-
pation and urban renewal. 
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expert action to deal with problems and needs facing the community. 
It is considered essential that the participation practices are 
satisfying, rewarding, and not frustrating if they are to achieve 
the basic objective of creating and sustaining a voluntary union and 
a state of mutual trust between the government and its citizens. 
The influence of the professional Institutes. A recent documentation 
of the history of town planning in Britain is prefaced by a comment 
from the incumbent President of the Royal Town Planning Institute 
which succinctly sets the context for the influence of the profession-
al institute: 
"For all its stumbling uncertainties the profession of 
town planning has survived and evolved during the past 
sixty years, despite much professional jealousy and 
political reservation. Its evolution has spawned in ._ . 
Britain a thorough planning system..." 
The basis of the 'control' exercised by the professional body on its 
members is a culmination of events which crystallized in 1914 with 
the founding of the British Planning Institute, an event which 
itself was the creation of the interaction of the promotional bodies 
which preceded it, such as the Garden City movement, the 1909 Act, 
the emergence and partial development of a separately identifiable 
body of knowledge and practice, and the commencement of planning 
education in universities. 
The traditions of the architectural, engineering and surveying 
professions, their insistence on codes of conduct, standards of 
practice, standards of educational attainment, and charges for 
professional work set the guidelines for the gradual growth of the 
distinct town planning profession. From Cherry's record of the 
struggling emergence of the British Institute it is clear that, 
having survived the tribulations extending over a prolonged period 
the Institute would be in a position to exercise reasonable authority 
over its membership. This authority, not always accepted without 
serious question, is the basis of the control which constrains the 
behaviour of professionally-recognized members in every aspect of 
planning work, including the professional-client relationship and 
(72) Quotation by Ashworth, p. ix in Cherry (1974). 
the interaction of planners with the public. The professional body 
has made conspicuous efforts to adjust to the changes in attitudes 
about authority, the nature and role of government, the respective 
values of the individual, and the responsible public authorities, 
and the dilemma of conflict between the aspirations of a pluralist 
society and a governmental decision-making system dependent on the 
formation of consensus. A series of Presidential addresses since 
1950 have pointed to the principal dilemma confronting the Institute: 
"to uphold, on the one hand, progressive and austere 
professional, educational and creative standards in the 
field of our endeavour and, on the other hand, to so 
widen our membership, that we do cguite genuinely con-
stitute a more comprehensive professional forum on town 
planning, which will be respected, much more than it now 
is, by government, by people at large and by other 
professional bodies". (73) 
A review of the evidence sutmitted to the Skeffington Committee by 
the Royal Institute of British Architects and the (then) Town Planning 
Institute, raises doubts on the intentions of these two Institutes 
(74) 
towards citizen participation . The memorandum of evidence 
submitted by the Town Planning Institute to the Skeffington Com-
(75) 
mittee is prefaced by the comment that the practice of its 
professional members has inevitably developed an acute awareness of 
the issues concerned in the democratic decision-making process. The 
Institute's attitude towards citizen participation has remained 
conservative and paternalistic; its advocacy of means, both for the 
short and the long term, suggests that the planning profession as 
presently constituted may be inadecjuate for the task, particularly as 
its reference to the prevailing shortages of fully-qualified and 
professionally accredited staff, the existence of opportunities to 
consult elected representatives, are indicative of an entrenched 
attitude. The Institute's main concerns in its evidence to the 
Committee seem to have been to protect the prevailing status of its 
(73) Lane (1954) J.T.P.I. Vol. 50, No. 10, p. 423. 
(74) Levin (1958) . 
(75) Reprinted in full, J.T.P.I. Vol. 54, No. 7 (July/August) 
1968, pp. 343-344. 
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members and to insist on the maintenance of the conventional means of 
democratic decision-making at the local level. Following the 
publication of the Skeffington Committee's report, the Institute's 
'official' observations betrayed a similar degree of reluctant 
sympathy to the issue, commenting upon the possible commitment of 
effort to the practices of citizen participation without an obvious 
recoupment by an improvement to the decision process. 
The recent debate in the British planning Institute has again raised 
the matter of whether the Institute should function as, and be 
considered as a learned society, or a profession or a trade union. 
This issue is confused by the spectrum of specialisms now considered 
relevant and contributory to the planning process. VJith these matters 
continually exercising the executive and the membership of the 
Institute, it should be of little surprise that, despite the wide-
ranging procedural controls which the professional body is capable 
of exercising, there are sectors within the membership ranks which 
are both ideologically and temperamentally disposed towards a 
commitment to public involvement in plan-making. It is from this 
nucleus that some proponents of advocacy for disadvantaged groups in 
society are drawn; this is discussed in the next section. 
A relaxation in the Institute's elitist, paternalistic and conserva-
tive image may be detected in its attitude towards the possible 
(77) 
creation of a system of 'planning aid'. The Institute's ;]ournal 
reported an intention to extend the professional 'outreach' 
(78) 
activities. There are indications, therefore, that there is 
developing a conscious tendency towards a closer identification of 
the principal tenets of the planning profession with the emerging 
needs of the client public, a tendency which still retains the hold 
(76) The observations are reprinted in full, J.T.P.1. Vol. 55, No. 2 
(February) 1970, pp. 50-51. Of particular relevance to the 
point being made are the comments on the inevitability of 
participation practices being introduced without a preparatory 
validation study, and on the doubtful balance of advantage in 
the commitment of the resources of time, energy and money. 
(77) See Chapter 6. 
(78) R . T . P . I . News, p p . 9 - 1 5 , J o u r n a l R . T . P . I . V o l . 6 0 , No. 10 
(December) 1 9 7 4 . 
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of the professional body over its membership. The contortions 
experienced by the British Institute have been repeated, with 
(79) 
variations, in the United States' Institute. The problems which 
have, and which continue to beset the planning profession are not 
wholly peculiar to that profession; in an examination of the future 
of the planning profession, it was observed that the tribulations are 
repeated in different forms and to different degrees in most of the 
other recognized professions, because they have become a common 
feature of twentieth century life. Whichever role is eventually the 
dominant, the impact of the professional institute on the conduct of 
its membership will remain significant. 
5. The Consultants 
The final group, the consultants, is composed of those participants 
with special skills and professional competences which are engaged, 
either for a fee or on a voluntary basis, to provide advice and 
expertise in subject-areas or for particular socially-disadvantaged 
groups or individuals that would otherwise not be competently 
represented. For example, specialist engineering advice may be 
sought by a municipal council that ordinarily is advised by its own 
competent generalist engineer; or particular research assistance 
may be engaged by a planning authority to provide evidence upon which 
to base policies. Almost without exception, the resort of local 
government to external consultants, is to obviate the need to 
increase its complement of paid staff for a transient phase of 
service. Quite the contrary situation obtains for the groups within 
the public which seek to challenge the local authority, or any 
'higher' level of government, either on its failure to act or on the 
likely outcomes of its proposals to act. Such groups sometimes seek 
specialist advice, but they are more usually anxious to be supported 
with generalist advice so as to achieve a comprehensive and soundly-
based technical case to raise against that of the council. This 
(79) For Example, Webber (1963) . 
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latter form of consultancy, almost invariably done at no cost to the 
client group, is often referred to as 'advocacy planning'. It is 
widespread in the areas of conservation, consumerism and legal aid; 
it is emerging as a significant participatory factor in planning as 
communities, groups and individuals become aware of the possible 
beneficial outcomes of challenge to government, as they become aware 
of the philanthropy of seme commercial organizations or government, 
and as they learn of the willingness of professional planners to take 
up selected causes as outlets for their own radicalism or crusading 
spirit. A recent bibliography has commented on the emergence of 
'clinical advocacy', that is, the involvement of university-based 
student and staff groups in 'live' planning situations as part of the 
(80) degree course. 
Conventional consultancy. It is necessary to distinguish between 
the two basic types of consultancy. The first is concerned with the 
furnishing of specialist advice to public authorities, to industrial/ 
commercial concerns, to recognized and quasi-institutional interest 
groups, and to private persons, in exchange for a fee and a 
commitment to accept and act upon the advice. This situation is 
the conventional professional-client relationship, with which is 
associated traditions and norms of behaviour, of ethics, and of 
payment for services rendered. Possibly because it is seldom 
emotionally charged, and is of scarce media value, this consultant's 
role is often ignored. However, its significance is rendered 
noteworthy if the client's struggle is newsworthy (for example, the 
resistance of the villagers of Cublington and the proposed location 
of the third London Airport (Perman, 1973); the protestations of 
the mining company that its proposed activities would not be 
prejudicial to the ecological balance on Fraser Island off the 
Queensland coast; the objection to the potential environmental 
devastation caused by the motorway box system in London.) 
(80) Mazziotti (1972) 
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(81) 
In a review of the 'advocacy' phenomenon , the consultants' role 
in the conventional sense has been interpreted as 'establishment 
(82) 
advocacy', and the consultants described as 'establishment advocates'. 
This interpretation is an accurate reflection of the consultants' role, 
either in the capacity of specialist advisor, or as an eminent 
professional identified with a particular cause, or planning philosophy 
(for example, Buchanan, and environmentalism), and whose charismatic 
weight would profit whichever side of a dispute he chose to support. 
It was reported that the Urban Design Group within the New York City 
Planning Department considered itself to be of the advocate variety, 
seeking goals and powers which were different to those pursued by the 
more restricted client groups, and acting as 'advocate' for the entire 
.^  (83) 
city. 
Advocacy planning. The second of the two spheres in which consultants 
may work is that of 'advocacy planning'. For descriptions of the more 
generally accepted conception of consultancy in advocacy capacities, 
it is usual to resort to the work of Davidoff, Peattie and Blair. The 
advocacy movement has emerged since about 1954, and is characterized 
by its complement of students and young practitioners, and dissident 
practitioners; the common sympathies of the advocates are the concern 
with the nature of architectural and planning education, the politics 
of 'the left', the deprivations suffered by the urban poor and 
minority ethnic and national groups, and the citizens' groups 
experiencing establisliment pressures for renewal or redevelopment. 
In practice, these similarities are translated into different 
objectives, into work with different client groups, into different 
plan types and solutions to problems, and into ruptures from 
(81) Progressive Architecture, September 1968 'Advocacy Planning: 
What it is. How it works', pp. 102-115. 
(82) It is perhaps not wholly accurate for the term 'establishment 
advocate' to be used for consultants per se; but the inference 
is accurate. In the Progressive Architecture report (see 
footnote 81), the expression is used specifically for those 
zealous planners and architects who choose to use their talents 
'where the action is' for the benefit of a wider client-public, 
than to restrict themselves to campaigning for a particular 
interest or small geographically-identified group, 
(83) See footnote (81). 
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conventional professional practice for various reasons. The essential 
distinction between the traditional planner and the advocate planner 
is that the latter chooses to act on behalf of a new type of client -
'the constituency' of disadvantaged groups. In the American situation 
generally, and in a recent example in Australia, advocate planners may 
set up offices in or near the urban ghettos or redevelopment-prone 
districts and work directly with and for the identified client group, 
drawing on government grants or aid; alternatively they may work 
from University centres upon which they depend for funds and 
professional personnel. 
The concept and practice of advocacy planning has been derived from 
contemporary American situations. The frequently stated goal of the 
advocate planners is "to raise the power of the poor and the under-
privileged minorities through professional, technical and government 
aid" , but there may be suspicions that the process is little more 
than an exercise undertaken by planners with a particular ideology 
which masquerades as participation but which is tantamount to 
manipulation. The genesis of the movement was given early 
recognition by Davidoff (1955); 
"The legal advocate must plead for his own and his client's 
sense of legal propriety or justice. The planner as 
advocate would plead for his own and his client's view of 
the good society. The advocate planner would be...a 
provider of information, an analyst of current trends, a 
simulator of future conditions, and a detailer of means . . 
...a proponent of specific substantive solutions." 
The advocate planner's responsibility is to 'educate' his constituency 
in the arts and crafts of planning, their rights under planning and 
related law, the procedures and institutions of government, and to 
help the client group to clarify its ideas and to give expression to 
them. 
Despite t he consc ious a t t e m p t s to g e n e r a t e i n t e r e s t and commitment t o 
(84) B l a i r (1973) p . 143 . 
(85) Blair (1973); McConaghy (1972); Keyes and Teitcher (1970). 
(86) Davidoff (1955) p. 333. 
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responsible and expert action at the grass roots level by residents, 
the advocate planners have not always succeeded in overcoming some of 
the more serious impediments to their objectives, and it is often 
the weaknesses in the system of advocacy that are exploited by the 
adversaries and ignored emotionally by the advocates to the eventual 
detriment of themselves and their clients. For example, Peattie has 
reported the early problems of attracting funds to support the 
operations of Urban Planning Aid in Cambridge (Mass,); in that 
exercise there were problems of satisfactorily identifying the real 
client group, and after having achieved that much, of being able to 
(87) 
effectively communicate with it. A further problem was achieving 
(88) 
adecjuate representation. Another important difficulty experienced 
by the advocate planner is that of reconciling conflicting interests 
within his client group and the creation of an amicable consensus, of 
which one important dimension is the almost impossibility of recruiting 
support from the 'bottom of the social structure'. 
To overcome some of these difficulties the advocate planner may seek 
for himself sources of funding, a representative group from among 
his constituency, or a technique to draw out the hidden reserves of 
talent from the 'inactives'. Caution should be exercised in any 
campaign to solicit support, particularly as it could rupture the 
delicate balance which needs to be struck between the political and 
the technical dimensions of planning at each stage of the process, 
and as it might unconsciously alienate support or sympathy from just 
those members of the constituency it is most difficult to draw into 
the decision-making system. It would appear tp be inaccurate for the 
advocacy planners to assume that their role is principally that of 
providing technical advice, and for those planners to assume that 
their actions are above suspicion. 
(87) Uhlig (1955), cited in Peattie (1958) p. 82. 
(88) Peattie (1958) p. 83. 
(89) Peattie (1958) and Cans (1955), among others, have reported 
this almost intractable problem. 
(90) Blair (1973) has posed the question whether advocacy planners 
are simply manipulators of another kind. Peattie (1958) has 
disclosed a situation in which the advocacy group with which 
she was concerned were required to leave a meeting with the 
representatives of other groups, all being classified as 
'outsiders', (p. 85). 
In these circumstances of such obvious difficulty, many of the 
difficulties compounding others, it is surprising that the concept of 
advocacy planning persists, and that advocacy planners are still a 
force. Marris and Rein (1967) have argued that the type of planning 
generally considered to fall within the description of advocacy 
planning should be carried out by planners who are disinterested 
analysts, reconciliatory by temperament, flexible in approach and 
aware of the needs of the entire community rather than a single sector 
of it. Their view is that a planner should be a technical adviser, 
concentrating on means rather than ends. If the politicking could be 
left to the client groups, this would be a comfortable role for the 
planner to fill; however, most evidence from most case studies 
records a poor level of competence in the majority of members of the 
advocate's constituency. Therefore, to adecjuately discharge his 
professional role (to his satisfaction at least) the advocate planner 
assumes both the political and the technical responsibilities. The 
dilemma is further confounded by the development of what has been 
(91) 
referred to as "clinical advocacy". In addition, because of a 
number of contributory factors including the ease with which it is 
possible to respond negatively or antipathetically to the propositions 
of an establishment planning agency, there is a perceptable tendency 
for the advocates to be characterized by youth, ideological fervour 
and political and planning inexperience. The experience deficit may 
be quickly redeemed by practice, but there is an inevitable cost to 
be borne by someone, and that is usually the client group whose cause 
may not always achieve its due reward because of inexpert advice and 
counsel. 
An important consideration has been raised by Keyes and Teitcher 
(1970). The conventional and institutionalized planning departments 
will be impoverished if the talented graduate planners, despite their 
(91) (a) "The advocacy road (is) becoming crowded with students 
fresh from planning school" (Keyes and Teitcher, 1970, 
p. 225). 
(b) Mazziotti (197 2) has reported a proliferation of papers 
written as a result of the action of university-based 
advocacy planning groups, and work conducted in the con-
text of vacation or in-course internships with planning 
agencies or groups. 
(c) Fagence (1975c) . See Appendix .3 
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initial lack of many of the necessary political and planning skills 
choose to work with consultants or to act for disadvantaged groups 
in advocacy capacities rather than gravitate towards the public 
planning agencies; these agencies would need to resort to the 
employment of less imaginative, uncommitted and politically insensitive 
staff which would be likely to contribute to the entrenchment of 
attitudes in the agencies and to cause further frustration in the 
disadvantaged and minority groups. There is a substantial argument 
that advocacy planners should work within the conventional planning 
agencies to achieve maximum advantage, for the benefit of the entire 
community. 
The diminution of the euphoria to which advocacy planning was subjected 
in the mid-1950's has been expressed by Peattie (1970) in her declara-
tion that the goal of serving identifiable 'communities' is as elusive 
as the planning agencies' claims to be serving the general 'public 
interest'; however, she has asserted that advocate planners should 
seek to support those clients whose issues are capable of significant-
ly contributing to the development of a political and planning process 
generally capable of bringing about meaningful social change to the 
benefit of the disadvantaged sections of the community and then to 
the community as a whole. 
There are inherent deficiencies in the advocacy system, and despite 
the deployment of ingenious measures to achieve genuine social 
improvements for disadvantaged groups in the community, advocacy 
planning may be described as 
"heroic attempts to treat local sores without administering 
any systemic medicine. To a degree, advocates are part of 
both the system and the institutions which they seek to 
change. This gives rise to anomalies of a political, 
acJministrative, and technical nature that impose limita-
tions on professional concern, which in an ideal situation 
should be limitless. 
the real limitations of advocacy planning in deprived areas 
are technical, administrative,and political. Technical, 
because we use artefacts, statutory measures, and arbitrary 
standards of doubtful relevance to problems of social 
mobility. Administrative, because advocates can rarely 
relate to any bureaucracy relevant to the special needs of 
areas of multiple deprivation. Political, because we have 
demonstrated an unawareness of the seriousness of 
the problem and a total lack of will to resolve it" 
2A2 
(92) 
The Academic fraternity, and advocacy. In the examinations of the 
duties, responsibilities and remuneration of academics, conducted in 
different countries at various times, there have been frecjuent 
references to the opportunities afforded for 'engaging in outside 
activities'. The final authority for the concession to engage in 
such work has been delegated almost unilaterally to the academic 
institutions; seme institutions impose quite positive limits to 
such activity where it attracts remuneration, but generally there 
appears not to be a similar constraint on unremunerated activities 
usually associated with advocacy. Robertson (1954) conducted a pilot 
investigation into the extent to which senior academics in British 
universities find themselves "by virtue of (their) office and 
(93) 
standing in the community drawn into public work" ; he remarked that 
the importance of such public duties should not be minimized, and 
that the extent to which the community draws upon the services of 
the universities should be recognized. 
A study conducted by the National Science Foundation (1972) reported 
examples of the use of university resources to help with the 
identification and solution of local government problems. Mixed 
teams of academics and students were engaged with governmental 
personnel on mutually agreed projects covering such matters as 
traffic management, rural land use zoning and planning. The project 
was designed to make the education courses more relevant to the needs 
of the ccxnmunity, and to make available to local government expertise 
and resources available at the University but not usually readily 
available to municipal governments. These exercises in consultancy 
accord with one aspect of the advocacy phenomenon. The other is 
typified by the involvement of academics overtly and directly in the 
prosecution of the conventional advocacy activities on behalf of 
disadvantaged community groups; for example, the support of the 
Venice Community Design Center in Santa Monica by the U.C.L.A. 
(92) McConaghy (1972) p. 97, p. 100, 
(93) Robertson (1954) p, 291, 
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Department of Urban Affairs; the Lozells Social Development Centre 
in Birmingham (U.K.) supported by the Polytechnic School of Planning. 
Some of these schemes have endured, but others which arose in 
response to a particularly contentious issue became redundant when 
(94) 
the peak of enthusiasm had passed. 
Two of the benefits of the involvement of planning schools in 
advocacy-style activities are the introduction of the potentially 
politically naive students to the vagaries of political education by 
experience 'in the field', and the rendering of reasonable planning 
expertise to groups or localities which would otherwise have to 
function without the desirable minimum skills. A recent example of 
(95) 
this type of activity has been conducted in Queensland ; a group 
of four academic staff and sixteen students became the planning team 
for a community lacking initiative in the desperate fight to prevent 
the apparently inevitable demise of a small town as a result of the 
pending cessation of mining activities. The community lacked 
enterprise, any idea of how to positively consolidate the town, and 
permanent officials ccmmitted to the maintenance of a socially and 
economically viable community; such expertise as was available to 
and in the council seemed incapable of capturing the fervour necessary 
to even objectively consider the alternative options available for 
the future of the community. Into this vacurmi, the University group 
injected its own enthusiasm, an identifiable degree of necessary 
skill, and persuaded the local community leaders to become aware of 
the rudiments of planning in order that, once the University exercise 
had been completed, the local leadership would be better able to 
implement its newly developed planning policies. This exercise was 
an example of 'clinical advocacy'; many planning schools condone or 
even encourage this type of activity, either as part of the 
curriculum or as vacation experience. The benefits for the parti-
cipants are twofold; firstly, the natural and often radical 
enthusiasm of the student fraternity is harnessed for productive 
community enterprise, and secondly, the academic staff are afforded 
(94) The Venice Community Design Centre closed when the U.C.L.A, 
funding ceased in June 1973. 
(95) Fagence, M.T. (editor) (1976). A Study of Mount Morgan, 
Queensland, Mimeo. Department of Regional and Town Planning, 
University of Queensland. 
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the opportunity to indulge their ideological fervour, to usefully 
apply their professional talents, to progressively train their 
charges, and to substantially repay the community for its investment 
in their own professional training. 
It has been suggested that an increase in the availability of 
opportunities for higher education presages a growth in voluntary 
initiative. If this is to be so, then the increasing exposure of 
students and teachers of planning to the vagaries of community 
politics, the commitment of academics to voluntary public service, 
and the general broadening of the scope of planning education should 
contribute to an improved performance and an enlivened ccxranitment 
. . . (97) 
to advocacy activities. 
CONCLUSION 
The principal purpose of the discursive description of the main 
groups of participants in the planning process' has been to examine 
at least some of the critical variables which may be expected to 
determine the nature of the citizen participation strategies. 
Research conducted into a particular local government situation in 
Britain has revealed that elected representatives receive a distorted 
impression of the priorities and aspirations held in their 
constituencies, but, rather than make a serious attempt to ascertain 
precisely the sentiments of the community, it is usual for the forum 
(96) Broady (1954). 
(97) Lorch (1954); Robertson (1954); Davidoff (1955). 
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of elected members to act on the distorted images. The pattern of 
distortion is reinforced by the plethora of directives from other 
tiers of government, from the frequent submissions from partisan 
community groups, from the arbitration procedures in planning which 
are similar to the conventional judicial processes, and from the 
pressures of systems of political patronage and partiality. Thus, 
the potentially democratic decision-making process in planning, through 
a system of elected and accountable offices, is susceptible to trans-
lation to an overly administrative process which is, in turn, 
susceptible to manipulation by means of various forms of political 
elitism. 
It is not unusual for the elected representatives to be accused of 
performing their role with detectable bias and prejudice. From the 
preceding discussion of that role, and four others, there would seem 
to be evidence that partiality, partisanship, bias, prejudice, 
patronage and so on may be detected in every role. It may well be, 
therefore, that the performance of any single role is determined by 
both the internal or personal characteristics of those associated 
with that role and the environment of community decision-making. In 
the discussions of Part 2, the nature of decision-making and the 
nature and processes of planning were examined in order to 'reveal' 
further important matters which contribute to the performance and 
ccmprehension of citizen participation in planning; the considerations 
of this chapter have been derived from that examination. 
From the examination of the principal participant groups, further 
matters have emerged for investigation; these derived matters, at 
the third level of specificity, are 
* the factors which contribute to the distribution of power 
between the participants; 
* the condition of apathy and non-involvement in the community; 
and 
(98) Hampton (1970) 
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* the role of the media. 
These matters are considered in Chapter 7, 
CHAPTER 5 
THE MEANS OF PARTICIPATION 
INTRODUCTION 
Beyond the general acknowledgement that some form of citizen partici-
pation in planning is required to meet the specification of democracy, 
there is a state of confusion, hesitancy, a resistance to innovation 
and a reluctance to indulge in co-operative behaviour which pervades 
most discussions of the subject. This unsatisfactory state is 
compounded by the variety of models of participation which have been 
used in practice and recorded in the literature of community decision-
making. Most commentators on the state of the participation art 
suggest that there is no single, undifferentiated, comprehensive and 
multi-purpose participation strategy; for example, Burke (1958) 
predicates the need to conceive of several strategies, each one being 
determined by (a) the specific objectives which are being sought by 
the act of participation, and (b) the nature of the planning 
(1) process. 
The means which may be developed to bring about citizen participation 
have been variously described; for example, Hyman (1959) has 
differentiated between a power elite and a pluralistic model; Burke 
(1958) has particularized strategies of education-therapy, behavioural 
change, staff supplement, co-optation, community power; Fagence (1973) 
has identified approaches which may be described as abbreviated, 
cautious, ebullient, and structured; and, in a more practical and 
'earthy' manner, France (1971) has constructed three models - conflict, 
'cop-out', and coalition. No matter which of the many classifications 
any one person prefers, there are possibly three criteria to be met by 
a strategy or means of participation; these are 
1. that the essence of democratic representation by elected 
members is not prejudiced; 
(1) "Thus, the relevancy of a strategy depends both upon an 
organization's abilities to fulfil the requirements necessary for 
the strategy's effectiveness and upon the adaptability of the 
strategy to an organizational environment". Burke (1958) p. 288. 
2. that the frequently unheard expressions of minority 
interests are given due weight; and 
3. that the strategy or means of participation should be 
enduring. 
Despite the obvious need to develop participation practices which are 
culturally, situationally and locationally relevant, there is a 
latent tendency for planning agencies, when confronted with pressure 
or a statutory obligation to promote a dialogue with the public, to 
turn to the United States which is the largest laboratory of 
experimentation and use, for a suitable technique. However, it is 
necessary for the implementing agency to recognize that mere 
importation of concepts and practices is unlikely to prove an easy 
or even a successful solution to their participation problems; the 
introduction of North American practices would be significantly 
assisted if it was to be acccmpanied by the necessary cultural 
translation. For example, in respect of Britain and the United 
States, there are similar problems of continuing development, pressures 
for urban renewal and of popular dissatisfaction with the traditional 
channels of communication in the planning process: but, there are 
considerable differences in their respective statutory bases of 
planning, attitudes to social welfare, and their attitudes to and 
practice of government. Before any planning agency in Britain charged 
with planning responsibilities seeks to adopt apparently successful 
American participation practices, it would be necessary to thoroughly 
investigate the prevailing circumstances in both situations; and it 
should be recognized that there is neither a common standard of 
commitment to, nor performance of, the various possible participation 
(2) 
strategies throughout the United States. Most examinations and 
discussions of practices of citizen participation concentrate on the 
experiences of Britain, Canada and the United States; this has 
tended to result in the simple replication of practices without due 
regard to the need to consider each 'participation event' as unique, 
retjuiring purposely-designed means of participation. 
(2) Altschuler (1955); Fagence (1973); Foley (1950); Warner (1958). 
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The means of participation may be subjected to a variable combination 
of conceptual and practical problems; for example, 
* the essence of representative democracy may be strained or 
prejudiced by the introduction into the decision-making process 
of any less conventional or institutionalized mode of lay 
participation. 
* there is doubt that techniques presently available can 
accommodate the variable incidence and cjuality of public 
contributions; 
* strategies and practices, once initiated, need to be sustained -
this can only be achieved if they are capable of measurable 
success; 
* the scope of the necessary technicgues of participation is 
determined by the variety of planning situations; 
* there is little evidence of measurable success in achieving the 
participation of the traditional non-joiners in the community; 
* the resources necessary to support participation practices are 
seldom available in an appropriate cguantity or quality. 
There are other potential impediments to the prosecution of participa-
tion practices, but these six are indicative of the nature of the 
problem. 
From a study of the technicjues of participation currently in use or 
advocated, and of the facilities necessary to support them, it is 
clear that these are areas of citizen participation which need 
considerable research effort and operational commitment if the 
purposes of the further democratization of the planning process are 
(3) 
to be achieved to any meaningful and measurable degree. 
(3) See Chapter 9. 
THE MEANS OF PARTICIPATION 
Introduction - an overview 
The 'tradition' of citizen participation in planning is brief; 
"citizen participation has been the victim of too little 
time, too little money, too little understanding, and 
too little patience". 
A staff discussion paper on possible technicjues for citizen 
participation suggested that participation is dependent on good 
(5) 
planning ; however, the more usual incentive for citizen parti-
cipation is the realization that planning has failed to be good. 
The degree of citizen involvement which is attained is related to the 
availability of suitable means; but it is also influenced by the 
ability of the public to use the freedom to choose or to act which is 
incorporated into participation programmes. 
Almost inevitably a review of possible means of citizen participation 
takes the form of an annotated catalogue. In order to achieve 
coherence in the examination which follows, the means to be described 
have been differentiated according to: 
* the numbers of people likely to be, or capable of being, 
involved; 
(4) N.I.P.C. (1973) p, 2. 
(5) Detroit (1958) p, 21. 
(5) Fromm (1955) has suggested that a significant proportion of the 
public is psychologically incapable of meaningful response to 
the opportunities for participation. 
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* the degree of political and planning awareness recgruired of the 
participants; 
* the capability of the conventional decision-making processes to 
accommodate the contributions; 
* the attitude (i.e. positive or negative) of the participant 
groups to the planning situation. 
This process of differentiation has produced a typology which is 
largely subjective; this is another matter in the study of citizen 
(7) 
participation which recjuires further research. There is evidence 
in the official documents of many departments at all levels of 
government that the practices of citizen participation may be 
differentiated simply into those which are essentially concerned 
with the dissemination of information to the community from the 
(Q\ 
planning agency , and those which are possibly unwieldy but which 
are capable of contributing significantly to the development of a 
comprehensive consensus in the community. 
For the purposes of the present investigation, a framework has been 
constructed which can accommodate the inventory of means of parti-
cipation discussed in this chapter. This framework has four 
divisions: these are, 
1, conventional means - essentially public relations exercises 
soliciting or disseminating information; 
2, innovative means - relying on a structured approach to the 
planning process, this approach requiring substantial 
community contributions; 
3, means of 'self-help'; 
4, means associated with, or dependent upon, improved levels 
of communication technology. 
(7) See Chapter 9. 
(8) "It will be necessary at first to proceed modestly using those 
techniques which make the lightest call on present manpower and 
budgets". M.R.P.A. (1973) p. 8. 
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2. Conventional Means 
The means which are most commonly adopted in programmes of citizen 
participation are those which occur to the mind most readily, are 
least costly, are least demanding on the time and the decision-making 
responsibilities of the local politicians and their professional staff, 
and are most conventional and therefore expected by the public. Such 
means include static displays and exhibitions, public meetings, the 
dissemination of information through leaflets and brochures, the 
collection of information through cjuestionnaire surveys, and 
information centres. These means, and others like them or derived 
from them, are essentially exercises in public relations and publicity; 
they are of scarce positive use to the ongoing planning decision 
process because, despite the opportunities which arise, or which are 
'staged' to facilitate face-to-face contact between the local planning 
authority and its client public, the means of participation employed 
cater essentially for the flow of information from the planners to the 
public. The information flow process is important, however, because 
little intelligent input can be expected from citizens if they are not 
kept informed of the information base from which the ongoing work of 
the planners, and the issues which exercise the elected members, are 
(9) 
derived. However, the existence of even the most simple means of 
participation is insufficient by itself to ensure that a meaningful 
response will be made. For example, it has been reported that even 
after the saturation of a community with programmes of exhibitions 
and public meetings, and wide coverage of the events by means of 
posters and local press statements and advertisements, only one-third 
of the respondents to a survey had any real appreciation of the 
planning situation or issues in the study area. 
(9) Held (1972). 
(10) Stringer and Taylor (1974) 
Exhibitions. The Skeffington Committee (1969) recorded its partiality 
to the use of exhibitions to facilitate communication between planners 
and the planned. 
The imaginative use of a variety of audio-visual aids may be expected 
to add a dynamic cjuality to the usually conservative planning docu-
mentation. The exhibition technique is adopted by most local planning 
authorities as a means of communicating its proposals simply and 
graphically. Despite the high cost of mounting a well-produced 
exhibition, both in terms of money and man-hours, the value afforded 
as a communication and publicity device may be considered to be 
sufficient justification. The maxims for display materials are that 
they should be simple and easy to understand, yet be of a suitable 
level of detail to enable the viewer to form his own judgements; 
thus, there should not be a need for a familiarity with planning 
concepts and language in order for the display to be understood. 
Experience suggests that the displays should be animated in some way, 
and that opportunities should be presented whereby the visitors to 
the exhibition may record their constructive ccanments or may discuss 
them with attendant competent staff. 
The location of the exhibition has a significant impact upon its 
communicability, particularly as it is unlikely that many of the 
public would make a special journey to view it. Two solutions would 
seem to be possible; (a) a location at an important pedestrian node, 
as in a shopping plaza or at a transport terminal or interchange, or 
(b) a sequence of locations using a mobile exhibition vehicle. 
Coventry's use of a mobile single-deck bus successfully overcame 
the twin obstacles of attracting interest from a widely dispersed 
population, and of physically transporting the display materials from 
one location to another. In the Coventry case the bus was gutted 
and redesigned internally to accommodate display panels and circula-
tion space in an informal environment. Other cities have experimented 
with variations on the bus theme, some using adapted railway 
(12) 
carriages. 
(11) Coventry (1973) . 
(12) N.I.P.C. (1973). 
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The meditmi of the exhibition may be considered to be too overtly a 
public relations exercise; alternatively, it may be considered as a 
sinister means of information manipulation, either with some critical 
information with-held or relegated to the 'small print', or with 
undesirable aspects of the plan graphically formalized and simplified 
so as to obviate penetrating cjuestions. Almost inevitably, the more 
sophisticated the presentation, replete with advanced communications 
gadgetry, the more likely is it that psychological problems will beset 
those sections of the community unused to the experience of such 
flamboyance or the surfeit of information it is required to assimilate 
(13) 
and digest. Because of this possibility, the exhortation of the 
Skeffington Coimnittee to engage specialist display designers may be 
(14) 
an error of judgement ; the communications skills appropriate to 
the advertising media and the shop window are not necessarily so 
relevant to the more spacious exhibition hall, particularly when the 
purpose is not so much to sell the 'product' but to encourage an 
extended dialogue between the parties to plan^naking. 
Public Meetings, Hearings. Of all the means experimented with, the 
holding of public meetings or hearings is as traditional as the 
mounting of exhibitions. It might be best if these events were to be 
conducted on neutral ground rather than in City Hall; in addition, 
they might best be organized at the district level, they should be 
preceded by considerable publicity, and they should form but one 
element in an inventory of means used to communicate with the public. 
Public meetings usually take one of two forms; either they are truly 
'public' in that an open invitation is extended to all citizens to 
attend an exposure of the planning authority's intentions, or they 
take the form of meetings closed to the public and open only to the 
membership of identified interest groups and professional bodies. 
The public meeting is particularly susceptible to domination by the 
articulate, the vociferous, the well-organized and prepared 
(13) Hoinville and Jowell (1972) have suggested this medium is 
communicative only to those familiar with planning presentation 
styles. 
(14) Skeffington (1959) para. 150. 
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individuals or groups. Despite the description 'public', the meetings 
seldom are capable of achieving a meaningful public consensus because 
of the unrepresentative nature of those attending. However, the 
public event may be an efficient communication device if the use of 
planning jargon is intentionally suppressed, and if the opportunities 
afforded for public comment and questioning are seized. In any event, 
the spectacle of the planners being subjected to penetrating 
examination is often adecjuate recompense to those who attend the 
meetings and who have no intention of participating actively. It is 
the possibility of witnessing a confrontation between opposed factions 
that is the educational experience enjoyed by many who attend such 
public meetings. Although there might be a democratic cjualitative 
benefit to be derived frcati the holding of public meetings, there must 
be some doubt on the justification for the expenditure of scarce 
resources on events which attract such a poor response in attendance. 
Stringer and Ewans (1974), in their examination of a number of 
structure planning exercises, have revealed that attendance at 
meetings to 'discuss' a plan varied between 0.04 and 3.4 percent of 
the potential audience. For this reason, if for no other, it would 
seem inadvisable for a local authority to assume that the holding of 
public meetings would be sufficient. The case histories of 
participation practices tend to emphasize the need for a programme 
of diverse means, of which the public meeting is one among many. 
From the planning authority's viewpoint it needs to be recognized 
that the public meeting is not a very suitable means for achieving 
a meaningful feedback from the public; rather is it a means for 
disseminating information, for exposing local' politicians and 
planners to their client public, and for airing sectionalized 
opinions. To be more constructive, their organization would need to 
be more innovative. 
There is an emerging consensus that to be useful, public meetings 
should be restricted in size, localized, and should concentrate on 
the consideration of issues which are fairly simple. The matter 
of representativeness of the attendance at meetings is a further 
critical factor, and it should certainly influence the subsequent 
(15) Detroit (1968) ; Gostwick (1959) 
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use of any comments passed at the meetings; apart from the usual 
socio-economic imbalance amongst those attending the meetings, it 
has been observed that geographical representation is often similarly 
(16) 
out of balance. Arnstein (1969) has alleged that the public 
meeting fails as a communication device because it functions as a 
one-way information flow, from the planning agency to^  the client 
public, with little opportunity for feedback which can be usefully 
used in the plan-making process; her criticism is that the uni-
directional operation of the conventional public meeting accommodates 
only superficial treatment of lay attempts at involvement. Perhaps 
the generally poor attendance records reflect the public's inter-
pretation of public meetings, and of the frequent embarassing 
performances given by planners in response to cjuestions or in the 
lecture component of such meetings. Despite their popularity with 
politicians, there is a wealth of evidence from case studies that 
the usefulness for planning purposes of the lay input from public 
meetings is small, and that resort to them should only be within a 
comprehensive programme using a diversity of participatory means. 
Information Docimientation. Informative publications of the local 
authorities generally constitute the major element in publicity 
programmes. The publications may often form part of a series, 
including reports of surveys and statements of policy intention, and 
monthly or quarterly bulletins or news-sheets. The cost of producing 
these documents is often substantial; therefore, there is a clear 
need to ascertain the purpose of each document, and the public to 
which it is aimed. In presenting its draft strategies for public 
comment, the South Hampshire Technical Unit produced a simple 
brochure, a more comprehensive yet simply expressed handbook, and a 
substantial draft strategy document with the supporting arguments 
aired in such a manner as to permit a reasonable appraisal of the 
advocated plan solution; thus, three different 'publics' were 
catered for with a level of detail sufficient to meet their particular 
information requirements. As the documents became more comprehensive 
and bulky a charge was levied for them. In the Coventry structure 
(16) G.L.C. (undated). 
plan programme, a publicity campaign was mounted which included 
(a) the use of the local press for periodic official statements and 
information releases, (b) the production of a separate newspaper, 
(c) the limited circulation of the ten survey report volimies to 
selected interest groups and associations to provoke comment, (d) the 
production of a second news-sheet 'Structure Plan', and (e) the 
preparation of 'participation papers' describing the publicity 
techniques used in the Structure Plan programme. To ensure the mass 
publicity documentation was written in a suitable style, free-lance 
journalists were retained to produce the articles constrained only 
by the need to submit them to the council for verification of the 
factual content; the discretion of which matters to emphasize was 
(17) placed with the authors. 
Some planning authorities have experimented with citizens' handbooks, 
in some instances restricting their content to planning matters, 
and in others extending their scope to outline most of the functions 
of local government. Such publications require careful detailing, 
and rest upon specialist skills not frecguently in the compass of the 
conventional planner; they provide scope for nominating planning 
matters currently or soon to recguire public comment, listing 
agencies and groups committed to planning issues and capable of 
providing an advocacy service, educating the readership, and so on. 
However, there are intrinsic disadvantages in this medium; the 
publications are implicitly catering for the literate and the usually 
intellectually conscientious sections of the community, and the per 
capita costs may be expected to be high. 
On the matter of publicity documentation it is necessary to be aware 
of the occasions or phases in a total plan-making process at which 
information needs to be broadcast; the Skeffington Report (1959) 
nominates the phases as data collection and revelation, 'statement of 
choices', 'statement of proposals' and disclosure of the preferred 
plan solution. In addition to the frecguency of publication it is 
necessary to be aware of the need to discriminate between the various 
(17) Coventry (1973) 
'publics' to receive the information; there is a need to positively 
discriminate in favour of the information-deprived sections of the 
(18) 
community, possibly by home-oriented publicity. The means of 
contacting and cultivating the tiraditional non-joining sections of 
the community recjuire further experiment and research, but specific 
information-dissemination programmes to such sections of the 
community might profit the entire democratic process in the long 
term. 
Questionnaire Surveys. in his argument that public opinion 
surveys would help plan-making agencies to be aware of public 
preferences and attitudes, England (1974) has noted that many planners 
and public relations officers implicitly relegate this technique to 
an order below that of exhibitions, information brochures and public 
meetings. The reasons for this are complex, and often founded on an 
ignorance of the demands of an efficiently produced questionnaire 
which is designed to elicit responses on precise matters material 
to the issues under investigation prepatory to the preparation of a 
plan or policy. The whole matter of social surveys and of public 
opinion surveys has been subjected to considerable examination. 
Allegations that such techniques successfully rediscover the obvious 
reveal significant ignorance of the scientific method which is at 
the basis of the survey. Hoinville (1971) has remarked that the 
planning process is most usually geared to receiving the views and 
aspirations of interest groups through the medium of public incguiries, 
and that it has not yet developed the capacity to learn much about 
the complex preference structure of the community as a whole; he 
rejects the view that those who remain silent by not participating 
in incguiries do not have preferences or are indifferent to alternative 
propositions. The oft-quoted variables influencing individual 
preferences present particular complications in public opinion 
surveys, but they are essentially matters to be applied to the 
(18) Stringer and Taylor (1974), 
(19) Horrocks (1972) . 
(20) This section is based on Fagence (1974). 
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information once it has been obtained and applied to the development 
of the sample to be surveyed. 
Two features in surveys may give rise to concern; the first is that 
the results in the survey may be significantly influenced by the 
'environment' at the time of the interview, and secondly, the survey 
results are susceptible to manipulation by selected disclosure. 
Because of these, and other problems, it would seem inappropriate to 
approach the conduct of a survey without the necessary particular 
v n (21) 
slcills. 
A survey is a form of planned collection of data. The most common 
purposes of the survey are to aid description, prediction, decision-
making, or the analyses of relationships between variables. The 
degree of skill and proficiency required to properly design surveys 
is not always appreciated; survey design is a long and arduous 
intellectual exercise recjuiring a clarity of specification derived 
best from a precise awareness of the objectives, information-scope 
and phenomena inter-relationships which compose the decision area to 
be investigated. A common tragedy of survey design is the delay in 
the discovery of its inherent weaknesses. Such a discovery may not 
be made until, at the stage of data interpretation, it is found to 
be virtually impossible to draw meaningful conclusions from the 
assembled data. This unfortunate situation may be compounded by the 
widely-held naive concept of the data collection device - the 
(22) questionnaire - as a cguick and easy avenue of 'fact-gathering' ; 
throughout the preparation of the schedule of_ questions two controlling 
factors should be applied - why are those answers needed?, and what 
is it proposed to do with them? 
Each survey process presents its own problems and difficulties, but 
a common sequence of operations may be discerned: 
1. determination of the purpose of the study/the hypothesis 
(21) Hilse (1973); Fagence (1974). 
(22) "A questionnaire is not just a list of questions, or a form to 
be filled out, it is essentially a scientific instrrmient for 
measurement and for correlation of particular kinds of data... 
it has to be specially designed." Oppenheim (1966) p. 2. 
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to be investigated; 
2. appraisal of relevant literature and information sources; 
3. assessment of suitable research methods; 
4. pilot study; 
5. refinement and sample definition; 
6. data collection; 
7. data processing; 
8. data analysis; 
9. assembly of the results/relationship to the hypothesis; 
10. writing up the results, relating to other research, 
interpretation, and so on. 
The problem of questionnaire design is no less complex. In the 
practices of citizen participation there is a need to appreciate the 
distinction between the 'descriptive' and the 'analytical' survey. 
Descriptive surveys are designed to gather facts; they are typically 
censuses, public opinion polls, market research investigations; they 
are frequently numerative, requiring quantitative expressions and 
results; they may be, however, cgualitative in the expression of 
attitudes or preferences. This use of the cguestionnaire recguires 
precise appreciation of the most appropriate questions, cguestion 
wording, cguestion secguence and cguestion type to elicit the information 
from which open interpretations may be made, conclusions drawn, and, 
if necessary, policies defined. Analytical surveys are more properly 
the concern of those with the necessary technical competence to 
appreciate the significance of the relationships of variables. Such 
surveys, and their complex questionnaires are most likely beyond the 
comprehension level of the general populace. However, use of the 
analytical device may be made by specially articulate and informed 
community groups within participation strategies such as the delphi 
process and similar sophisticated popular decision processes; some 
of these are described in the next section. 
An examination of the use of the cguestionnaire technique in the Los 
Angeles Goals Program and the planning process leading to the 
(23) 
preparation of the South Hampshire Draft Structure Plan discussc 
an incontrovertible fact, that the questionnaire is a sophisticated 
(23) Fagence (1974) 
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device which it is too easy to misuse. The Skeffington Committee 
distinguished between those surveys which are to establish facts, and 
those which are to ascertain opinions, conceding that the public 
might participate in gathering the first type of information but 
reserving the opinion surveys to specialists in the art. This 
distinction needs to be borne in mind when scheduling surveys for 
the early phases of the planning process. The questionnaire should 
not be required to function simultaneously as a means of informing 
the respondents, as a means of soliciting preferences, and as a means 
to generate further issues for examination. 
Documentary Reporting - the media. There may be some apprehension 
in turning to the media for assistance in communicating the local 
planning authority's 'message', particularly as some authorities have 
suffered from sensational or distorted reporting. The remedy to 
this problem lies with the local authority; the most advantageous 
coverage of local government enterprise or activity would be likely 
if the media were provided with a regular flow of information. Such 
regular events as press conferences would contribute towards maintain-
ing a dialogue with the press, and through them, with the public. 
The frequency of tJiese occasions would meet the needs of specialist 
reporters who would draw upon a developing background of planning 
knowledge to identify and responsibly report matters which they 
judge to be of interest to the community and worthy of comment. 
Each of the media outlets operates within peculiar constraints; the 
time constraint of 'going to press' or 'going to air' is significant 
and needs to be recognized by local planning authorities when timing 
their release of news items. A second constraint of significance is 
the variable interpretation made by each media type of their 
clientele; the determining factors to secure coverage are (a) local 
(or national) significance, and (b) the editor's interpretation of 
what constitutes his public's interest. It is likely that media 
coverage of planning matters would increase, improve and become 
more responsible as citizen participation gives evidence of being 
stimulated. Space in print and on the air is not particularly 
expensive, so that most planning authorities could afford to make 
considerable use of such publicity opportunities; in contrast. 
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however, television is a very expensive medium, and of very immediate 
impact. Therefore, it is unlikely television would be used for 
extended and comprehensive coverage of planning matters, although 
some channels have a fetish for fashionable material, and this 
occasionally might include planning issues; any opportunity which 
occurs should be seized, concentrating on simple but essential 
(24) issues, particularly those which are obviously visual. 
The opportunities for media influence are not always confined to the 
institutionalized planning departments. In recent years the BBC in 
Britain and the ABC in Australia have deliberately made opportunities 
available to various community interest groups to produce their own 
programmes in order to communicate 'their' side of an issue. Many of 
these episodes have concentrated on planning issues -motorways/ 
freeways, environmental dereliction, inner city renewal, recreational 
provision, population control and so on. Some of the programmes have 
been performed before a live audience invited to put questions after 
opening statements, thereby extending the participation format. The 
importance of this development is such that where these opportunities 
for public exposure of issues in this less conventional manner do not 
exist, perhaps the local planning authorities could add their weight 
to that of the local interest groups to persuade the local radio and 
television channels to make them available. 
There is evidence that the local media are the principal sources of 
information for the traditional non-joiners and the less well-educated 
(25) 
sections of the community. For this and other reasons, the local 
planning authorities might consider resorting to the use of a full 
newspaper supplement to communicate with those sections of the 
community usually outside the scope of more intellectual contact. As 
a further ploy, some authorities have developed the cartoon approach 
• ^- (25) 
to communications. 
(24) In the use of television to expose planning matters for public 
consideration, it is necessary to be aware that "television 
communicates with the citizens on levels which are emotional 
as well as technical". Dutot (1958) p. 75. 
(25) Stringer and Taylor (1974). 
(26) For example, Fred and Dr. Luts in the strip cartoon explaining 
the Sheffield-Rotheram land use transportation study. 
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Other conventional means. The five means considered so far constitute 
scMtie of the more common expressions of citizen participation in 
planning. Other means which may be used in particular but restricted 
situations include (a) ideas competitions, (b) referenda, (c) public 
inquiries. 
The city council of Coventry is reported to have sponsored ideas 
competitions, to encourage the submission to the planning department 
of proposals to deal with particular planning problems. This 
means of participation was foreshadowed by Geddes. 
The referendum technique for measuring public opinion closely resembles 
the election process, and as such it should be comprehensible to every 
franchised citizen. This technique, which complements rather than 
competes with the conventional public opinion survey is dependent upon 
a careful analysis of the representativeness of census districts, and 
thorough preparation in the district to be canvassed. Both the 
advantages and disadvantages of the self-administered questionnaire 
technique are repeated in the referendum method. The ballot procedure 
affords the respondent time to reflect on the answers, and it is not 
susceptible to manipulation by the interviewer; however it is best 
suited to a single issue or a small number of issues, while it is not 
(28) 
particularly suitable for the collection of a mass of information. 
' (29) 
When used on a comprehensive scale, as in Switzerland and 
Australia, and when participation is not optional, the issues need to 
be sharp and expressed in simple terms. The referendum technique is 
appropriate to legal and constitutional matters, but its use for 
planning purposes might be dependent on the delegation of planning 
powers to the district level; at this level, it should be possible 
to achieve a usable expression of public views from the referendum 
method. 
(27) Town and Country Planning, November 1964, p. 443. 
(28) Gallup (1971). 
(29) Adams, F.O. (1948), The Swiss Confederation (London, Macmillan) 
Chapter VI is the classic account. 
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Recent experience in Britain of mammoth public incguiries has 
revealed the logistics of massive voliomes of paper work and 
comprehensive teams of expert witnesses. Yet, numerically, these 
quasi-judicial extravaganzas represent only a small proportion of the 
whole public inquiry programme. Many local inquiries extend only 
over one or two days; however, the inquiry system is supported by 
(31) 
"thousands of hours of patient investigation". The increasing 
complexity of planning issues has gradually brought about a change 
to the nature of the local public inquiry; the original conception 
of the inquiry, which was to consider argument between those with a 
direct interest in a development, has been extended to cope with 
participation by interested and affected third parties. The incguiry 
in the British planning system has become an examination of policies, 
with the incguisition being increasingly by the public rather than by 
an inspector on behalf of the Minister. Local planning authorities 
have conspicuously contributed to this trend, by helping to convert 
the public inquiries into general public debates by their willingness 
(32) 
to explain their purposes and policies. The culmination of the 
trend in Britain would seem to be the special commission or panel of 
incguiry which operates according to its own rules, undertakes its 
own research, and cross-examines those experts called to give 
evidence. 
Wraith (1971) has argued that the present model of the public inquiry 
is, de facto, a means of facilitating citizen participation in the 
process of developing planning policies, a method of pjblic involvement 
which has been engineered by the public through a slow process of 
demand for and use of opportunities to be heard at the sessions; this 
has been accompanied by a response by government to establish means in 
the inquiry which would facilitate the review of the complex technical 
evidence submitted in connection with large scale development 
(30) For example, the Roskill Commission (investigating the 
alternative locations for a proposed third airport for London); 
the Greater London Development Plan Inquiry. 
(31) Wraith (1971) p. 145. 
(32) Wraith and Lamb (1971) . 
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proposals. In order that these matters may be aired in public, it has 
been found necessary to restrict the range of persons entitled to be 
heard at an incguiry, although it is in the spirit of the legislation 
that the selection of the participants would be representative of the 
(33) 
spectrum of opinion pertinent to the issues being examined. The 
examination in public of structure plan proposals is dependent upon a 
meaningful public discussion of the matters before the incguiry is held, 
in order that the range of contentious issues has been significantly 
diminished. Thus, the public incguiry may act as a means of citizen 
participation in the guise of a public forum. 
The ccxranon denominator in each of the means reviewed in this section 
is that the initiative for plan and policy-making, and for the taking 
of decisions rests with the local planning agency; the role for 
citizen participation is consciously constrained. The means described 
do not constitute citizen participation; however they are indicative 
of the first crucial step towards it. 
3. Innovative Means 
In most planning systems conspicuous attempts have been, and are 
being, made to develop and then provide means.of achieving an 
intelligent dialogue between the planners and.the client public 
which are potentially more effective than the conventional means 
described in the previous section. Some experimentation is being 
undertaken by local and regional planning teams voluntarily; some 
(34) 
national agencies have sponsored research programmes. In the 
British context, planning authorities were urged by the Skeffington 
(33). Town and Country Planning Act, 1972, Section 3(1). 
Layfield and Whybrow (1973); DOE (1973). 
(34) For example, the Linked Research Project, co-ordinated by 
Hampton at the University of Sheffield, and sponsored by 
D.O.E. 
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Committee to experiment, to adapt the conventional technicgues and to 
develop new methods to achieve dynamic and meaningful participation, 
(35) 
even at the risk of occasional failure. Experimentation is 
undoubtedly taking place, if for no other reason than it is an 
exciting and potentially productive activity. However, the experi-
mental efforts are constrained by the realization that there is not 
yet a consensus between the potential parties to participation on the 
acceptable level and nature of participation consistent with the 
prevailing systems of democratic government. 
A recurring dilemma in the continuing research into citizen participa-
tion is the differential contribution of which the potential 
participants and groups are capable. The best that can be expected 
of designs for participation are series of opportunities to 
participate where and when a particular participant's contribution 
is indispensible. 
"Participation programmes that match mechanisms and 
opportunities for involvement with the characteristics 
of potential participants will save time and increase ,-^ . 
the relevancy of the effort." 
To extend this consideration a little further, the degree of intensity 
of a participation programme is largely prescribed by the nature of 
the planning issue, and participation is almost inevitable when the 
issue is controversial and likely to affect many people. The nature 
of most planning issues generating a demand for citizen participation, 
and the characteristics of the potential participants, seem to 
suggest that solution-oriented participation is more likely to be 
(37) 
successful than for any other type of planning situation. 
The brief discussion of the few selected examples which follows 
achieves little more than a description of the techniques and a 
comment on the uses which have been made of them in planning and other 
(35) Skeffington (1959) para. 203. 
(35) NIPC (1973) Vol. I, p. 49. 
(37) Participation is more likely to be meaningful where the issues 
are simple, and where they may be easily resolved, and is 
likely to be more difficult where the issues are complex, 
comprehensive, philosophical or conceptual, strategic, and in 
need of lengthy and involved debate. 
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contexts. Linking these techniques together are three common 
denominators: (a) each technicgue is potentially capable of being 
used in the conventional decision-making systems of government, i.e. 
the output is usable for policry-making purposes; (b) each technique 
requires an above-average intelligence level of the participants; 
and (c) each technicgue is dependent upon the careful selection of 
the participants. It is these criteria which significantly distinguish 
the techniques about to be reviewed from those considered later which 
are essentially associated with a broader mass participation base. 
The techniques to be cxsnsidered are (a) the Delphi Method, (b) the 
Nominal Group method, (c) Brainstorming, (d) the Charette, 
(e) gaming-simulation, (f) scenario-writing. 
The Delphi Method. There is a growing literature on the Delphi 
(38) 
method , particularly brought about by the realization of its 
achievements in certain decision-making situations, and its potential 
applicability to many others, including some areas of planning. The 
Delphi method is essentially a means of combining the knowledge and 
abilities of a diverse group of experts and applying them to the 
development of a consensus towards the production of policies or 
plans. The technique was developed in the RAND Corporation in the 
early 1950's, and was born out of a concern with the possibility of 
using expert opinions and predictions in policy-making; the first 
significant use of the technicgue occurred in 1953 when it was adapted 
to solicit the opinions of experts on atomic warfare as part of a 
defence scheme (Dalkey and Helmer, 1953). Other applications of the 
technique for strategic policy predictions have been recorded, but 
its first adaptation for planning purposes was in its use in a study 
(39) 
of forecasting technological events ; in recent years it has 
been applied in the areas of education innovation, industry, social 
planning at the community level, and developments in medicine. 
(38) Hudson (1974) and Pill (1971); these two discussions of the 
'state of the art' include comprehensive annotated biblio-
graphies. 
(39) Gordon and Helmer (1954). 
(40) Hudson (1974) ; Pill (1971) . 
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The traditional method for arriving at a consensus among a panel of 
experts is through a round-table discussion. This method is 
susceptible to the undue influence of psychological factors such as 
dominant personalities, reluctance to retract publicly expressed 
opinions, the 'bandwagon' influence of majority opinion, and so on. 
The Delphi technique was devised to ameliorate these and similar 
difficulties by providing for anonymity, for controlled feedback, and 
for a 'scored' or statistical response. Anonymity is achieved by the 
use of cguestionnaires with the responses being recorded separately, 
known only to the controller of the exercise, and not attributed to 
specific individuals when they are communicated to other members of 
the panel. Controlled feedback is achieved by the conduct of several 
'rounds' in which the opinions generated in one round are summarized 
and communicated back to the panel for use in the considered responses 
of the following round. In the conclusion of the exercise, as 
throughout, the group opinion is expressed in terms of a statistical 
score which acccmmodates a reflection of the opinion of each 
participant; there is no pressure to arrive at a consensus. 
(41) The Delphi technique involves the use of a postal questionnaire ; 
this has the advantage that the experts can be widely separated 
geographically yet still participate as no physical gathering is 
recguired, and they may participate at their own convenience. Thus, 
the process overcomes the problems of poor attendance levels, the 
tendency for nominees rather than the chosen experts to attend, and 
the tendency for certain individuals to dominate the proceedings 
because of their charisma. For the participants, there may be a 
bonus in that their knowledge of the subject may be extended by the 
revealed expressions of other participants. The process requires 
considerable effort on the part of the controller. 
In most Delphic surveys a series of four questionnaires is used, one 
in each 'round'. The first is to solicit the most comprehensive 
expression of ideas or opinions on the matter under consideration, by 
carefully worded questions. Upon receipt by the controller, the 
responses are tabulated and summarized; the full inventory is 
despatched to the participants with a second questionnaire which seeks 
(41) Dalkey (1969) has indicated the possible deployment of on-line 
computer facilities as a substitute. 
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a response which indicates agreement or disagreement with the 
inventory of propositions. Although advocacy and debate are the 
objectives of the second questionnaire, respondents may frecguently 
modify their own positions on the subject as a result of the awareness 
of other tenable opinions gained from the inventory. As before, upon 
receipt by the controller, the responses are tabulated and summarized, 
and the refinements are returned to the participants with an invitation 
to comment upon and to refine the inventory further. It is usual for 
the responses of individuals to be identified in relation to those of 
the other members of the panel, and comment sought to explain the 
variation if a significant difference occurs. Most Delphi exercises 
extend to four rounds. In the final round, the refined list of 
opinions or ideas are 'voted' on, that is, they are ranked or rated. 
The outcome is a statement of ideas or opinions, in tabulated form. 
It is unusual for a single decision or proposition to emerge; 
therefore, the role of the traditional decision-makers is not pre-
empted, rather their role should have been made easier as a result of 
the Delphi deliberations. 
The Delphi technique is particularly useful in identifying problems, 
needs, in setting goals and priorities, and in identifying and 
evaluating alternatives; but in order for these characteristics to 
be realized, the panel needs to be composed of participants of 
(42) 
reasonably comparable knowledge of the subject under consideration. 
The principal disadvantage of the technique is that it is best 
suited to participants who can express themselves well in writing. 
The recguired organization for the exercise is considerable, and a 
high degree of skill is recguired in the phrasing of meaningful and 
pertinent cguestions, and in paraphrasing and summarizing the long 
responses to those questions for feedback into the process. 
In so far as planning is concerned, the Delphi process might be used 
to set the directions of planning studies, predict the impact of the 
plan or forecast the outcome of alternative courses of action, to 
(42) Research into a number of the characteristics of the Delphi 
Method has suggested that the performance might not be prejudiced 
if the participants' panel was composed of a mix of experts and 
'intelligent laymen'. (Welty, 1972). 
2Y0 
discover the cause-effect relationships in planning problems, to 
discover new information sources, and to define policies in order to 
(43) 
shape or to implement plans. 
Recently, Molnar and Kammerud (197 5) reported on a research programme 
which was designed to discover "those components of life about which 
there is dissatisfaction and...how amenable those components might be 
(44) 
to positive change through the application of resources." Their 
use of the Delphi technique (Figure 6.1) was predicated on the 
assumption that a panel of experts in community design, architecture, 
engineering, social science, planning-and other related disciplines 
would be able to reach a consensus on some items of dissatisfaction, 
their relative importance, and the scope for bringing about change. 
The high intellectual power of the panel members conformed to the 
criterion of 'expertness' required for the Delphi technique. In 
contrast, the report of an alleged Delphic survey conducted by Dane 
County Regional Planning Commission (1971) revealed the disaster 
which befalls any dilution of the principles of the Delphi method; 
a mailed questionnaire was given mass distribution, it achieved a 
response rate of less than 10%, and it was subsequently realized that 
the posed questions were poorly drawn. Clearly, the Delphi technique 
is not one to be considered lightly, or to launch from an ill-prepared 
or ill-considered base. 
The Nominal Group Method. This technique is designed to overcome many 
of the psycho-social problems common to conventional group meetings. 
Its purpose is to achieve a high degree of innovation and creativity 
in the identification of strategic problems and the development of 
appropriate programmes of solution. These objectives may be achieved 
in a manner which is different from the conventional brainstorming 
method; therefore, it will be treated separately. A brief considera-
tion of brainstorming, as a technique^is made later. 
The technique is, by definition, a situation in which individuals 
work in the presence of others but do not interact; by structuring 
(43) NIPC (1973); Turoff (1970); Skutson and Schofer (1973). 
(44) Molnar and Kammerud (1975) p. 23. 
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ACTIONS BY DELPHI 
PANEL MEMBERS 
ACTIONS BY DELPHI 
CONTROLLERS 
Generate list of 
items 
Rank, rate, comment 
upon items 
Re-rank, re-rate 
and comment upon 
items 
Explain Delphi 
agenda 
Cluster items into 
set of mutually ex-
clusive and encomp-
assing items 
Establish format and 
procedures for Delphi 
feedback rounds 
Analyze and display 
feedback information 
Return information 
to panel members 
Analyze and display 
feedback information 
Has consensus 
or stability 
been reached 
->N0 
YES 
Stop Delphi rounds; 
analyze and report 
results 
Figure 6.1 Summary of Delphi Procedure 
a discussion through the Nominal Group Method, all individuals 
participate, the central purpose of the discussion is maintained, and 
the participants become thoroughly committed and involved. The 
mechanics of the Nominal Group Method significantly ameliorate many 
of the problems common to the most usual form of group meetings, such 
as the personal inhibitions of individuals, the reluctance to express 
anything less than a well developed idea, the tendency to focus upon 
a particular train of thought, the ease of distraction, the tendency 
for certain personalities to dominate the session, the ease of 
reaching an abbreviated consensus, the problems of achieving agreement 
over semantics and procedures, and so on. The maximum effect of this 
method is realized in the development of a range of alternative 
solutions to a problem, and the reduction through analytical 
discussion of the inventory to one or two choices which are generally 
acceptable. 
A large number of people may participate if this method is used, 
although, for the purposes of discussion, the full assembly should be 
dispersed into groups of consistent size. 
The Nominal Group Method is conveniently conducted in a sequence of 
• >, (45) 
six phases : 
1. identification of the problem - by the convenor of the 
meeting; 
2. nominal group activity - each participant is required to 
consider independently the posed questions (in 1), and to 
(45) 
privately list his responses ; 
3. group display of ideas - each participant nominates his 
ideas in sequence, and they are tabulated for the group to 
consider; 
(45) NIPC (1973); Van de Ven and Delbecq (1971; 1972). 
(46) The silent and independent process is considered to be more 
productive than oral presentation, because in the latter, 
participants are likely to stop thinking and to concentrate on 
or react to the most recently expressed idea, 
4;. group discussion - controlled discussion, debate, advocacy 
and argument of the displayed ideas by all participants in 
the group; 
5. ranking of the ideas - at the conclusion of phase 4, each 
participant is required to rank every idea which remains 
tabulated; 
5. group score of the ideas - the score from each participant 
for each tabulated idea is recorded, and a consensus 
developed on the basis of the ranking process, with or 
without another round of ranking. 
The Nominal Group technique is designed to give each person a maximum 
opportunity to participate, and it has other distinct advantages over 
the more usual form of meeting. Verbal skill is not essential to 
making an effective contribution or for bringing the group to a 
decision, and the relative prestige of participants is minimized; 
the process focuses discussion on the desired topic and produces a 
high volume of ideas; polarization, and long, emotional arguments 
are avoided; the premature omission of an idea is eliminated; 
pressure to conform to a group norm is reduced; ideas tend to become 
anonymous and depersonalized among the large list of ideas; focus is 
on the idea, rather than the author; visual focrus makes it possible 
to handle many more ideas than can be handled in the conventional, 
interacting group meeting run by a chaiirman; conflicting ideas do 
not have to be resolved as they are discussed;, and the loss of 
potentially good ideas by the process of majority verdict is avoided. 
This variation of the brainstorming technique was developed in the 
Business School of the University of Wisconsin. It was developed to 
provide the decision-forming element in a program planning model to 
overcome the problems of maximizing the variable inputs of fragmented 
interests, and to afford an explicit process for structuring the 
character of participation within each phase of planning. The 
procedure has been implemented in a number of planning situations. 
For example, Delbecq and Van de Ven have used it in a community 
planning programme, and in an exercise in regional planning. In 
practice it has been found that the technicgue may be applied to most 
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decision-forming situations, but its most efficient uses have been in 
the identification of citizen problems and views on general community 
and environmental issues. 
Brainstorming. This technique was originated and first used by 
Osborn (1957) in 1939 in an advertising agency. In recent years its 
use has been extended to major coiramercial companies, the armed 
services, and various levels of government. Despite some criticism 
and developments of the basic form (i.e. such as the nominal group 
process) the technicgue has achieved wide acceptance as a means of 
facilitating creative thinking. The purpose of the method is to free 
the participants from their inhibitions, self-criticism and criticism 
by others in order that, in response to a particular problem, they may 
produce as many different ideas as possible, on the assumption that 
the larger the number of ideas produced, the greater the probability 
of achieving an effective solution. There are four basic principles: 
1. adverse criticism of ideas is postponed until the full 
list of possible solutions has been attained; 
2. no horizon of realization is set on the ideas - it is easier 
to reduce the horizon than to upgrade the idea; 
3. the target is the maximum number of ideas from the 
participants; 
4. the combination and improvement of tabulated ideas to 
produce new and different ideas is desirable. 
In the original Osborn scheme the value of participant interaction to 
extend the inventory of ideas was emphasized. However, this concept 
was not to be opened for mass participation; Osborn suggested that 
the optimum size for a brainstorming session would be five to ten 
participants, which is within the range recommended for the Nominal 
Group Method. 
Apart from the 'in-house' brainstorming sessions, or 'think-tanks', 
conducted in the offices of some planning agencies, there are few 
recorded uses of the technique. Possibly, its use would be restricted 
by the number of participants considered by Osborn to be most suitable 
(although the groups could be replicated and a session held to 
synthesize their output, as occurs in the Charette process), and by 
the desirability of the participants to have scxne familiarity with 
the broad scope of planning. The latter of these restrictions could 
be overcome by the use of a control group which contributed to the 
rationalizing sessions at which the 'free-wheeling' ideas were 
generated; unfortunately, this constraint might generate an antipathy 
between the 'free-wheeling' public participants and the 'control' 
rationalists from government or the professions. However, the 
technique has a high potential as a learning device, even if its 
operational creativity value is suspect. 
The Charette. Like the Delphi process, the Charette is potentially 
both a planning and an educational process. The Charette is conceived 
as a means of developing a community plan by achieving a working 
relationship of people within the community and those from outside 
(i.e. the consultants, the local government officials and politicians); 
by providing a learning environment, it is possible to heighten the 
awareness of the community to the intricacies of planning, and the 
awareness of the outsiders to the problems perceived by those living 
in the community. Typically, therefore, the process involves 
citizens, planners, community representatives, and politicians, all 
working together in an informal atmosphere. The crucial feature of 
• . (47) 
the Charette is its imposition of a time constraint. 
The Charette has four essential ingredients : 
1. a problem to be solved co-operatively; 
2. a group of interested citizens willing to co-operate; 
3. professional experts ready to assist with the technical 
determinations as they arise (these may be from within the 
community or outside); and 
(47) The French origin of 'charette' implies that the process is of 
a brief period of intense activity. 
(48) Riddick (1971) . 
4. a commitment from the incumbent city council to put into 
effect the plans and recommendations which emerge from the 
Charette. 
Thus, it is a decision-making process in which the decisions are made 
and implemented at the community or district level, with the involve-
ment of the local population, the co-operation of consultants and 
local government officials, and the support of local politicians and 
'city hall'. One of the invaluable benefits of the Charette is 
predicated on the assumption that if the local residents have 
involved themselves dynamically in producing the community plan, 
there should be significant levels of popular support for it. Although 
the concept of citizen participation is fundamental to the Charette, 
the technique does not accommodate mass public involvement; however, 
one of the organizational implications of the technique is its open-
ness to public scrutiny, visitation, comment and suggestion. 
A Charette may be expected to extend over one or two weeks. Its 
significance, that is apart from its citizen involvement potential, 
is that it translates protest into constructive action, and it was 
this potential that particularly attracted the U.S. Office of Education 
to it as a means of rendering the design of school and community 
(49) building complexes relevant to the needs of the community. The 
first use of the technicgue by USOE was in 1959, in a ghetto area in 
Baltimore (Maryland). 
The Charette typically extends through four phases : 
* preparatory phase: This phase, extending perhaps over a 
period of three or four months is that in which the community, 
once having decided to take action on a particular issue, sets 
in motion the organization necessary to bring about the 
production of a plan. The organization will include the 
formation of a steering committee of local residents who have 
both the time and the commitment to attend to the gathering of 
information to provide the data base for the subsequent 
(49) USOE (undated) , 
(50) Riddick (1971) ; Mossman (1973) . 
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* 
* 
deliberations on the plan. In addition to this committee, the 
organization is dependent upon the selection of a Charette 
manager who effectively becomes the executive officer. 
'discovery': The first few days, or sessions of the Charette 
are spent in familiarising the participants and the flow of 
public observers with the assembled data, and in generating an 
environment in which the participants feel able to freely 
interact, exchange views, and comment meaningfully on the 
problems in need of solution. It is intended that this phase 
is conducive to as much resident participation as it is possible 
to solicit, with a particularly loosely organized structure for 
discussions, viewing the data, and generally 'experiencing' the 
working environment, 
'consolidation': After a period of general contributions and 
discussions involving local residents, politicians, consultants, 
local government officials and even interested persons from 
other districts, the third phase becomes possible; this is the 
phase in which the interested participants organize themselves 
into working groups, with each group concentrating upon a 
particular areal problem. These groups are expected to 
precisely identify the community's problems, to estimate the 
likely causes, and to consider some of the resources necessary 
to achieve the aleviation of those problems. In order to 
maintain a realistic perspective on the problems and the 
possible means of solution, most if not all of the working 
groups would be expected to draw upon expert advice from 
architects, planners and other professionals, and to solicit 
the support of the district's elected representative. The 
deliberations of these groups are expected to be summarized and 
made available to the non-participatory public. 
'proposal development': The final phase consists of the working 
groups reviewing their reports in the light of public comment 
passed on them, the presentation at an open public meeting of 
the revised report and its plan implications, and the synthesis 
of the various proposed solutions by indications of public 
preference made before a 'jury' consisting of individuals who 
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occupy an elective position in the community or who are placed 
in a governmental position with a degree of control over the 
allocation of resources. After the public meeting, the working 
groups would be expected to rework their proposals in the 
hindsight of 'official' comment in order to present to the 
traditional decision-makers a comprehensive community plan 
which, whilst tending to express some of the local idealism, is 
tempered with feasibility and realism. 
The short time-scale for phases two to four is recguired in order to 
facilitate the generation of a dynamic community interest which is 
capable of being sustained. At the final conference session the 
community's plan and the implementation strategy are publicly presented 
for confirmation; the consensus plan which emerges from this wide 
participation is expected to become an integral part of the local 
council's plans, but the realization of this expectation is largely 
dependent upon the good faith and abilities of the local officials 
and elected representatives who have participated in the plan-making 
process. In Baltimore, the charette process has been woven into the 
city's district planning programme, each district having its own 
planner working within it (Baltimore, 1972). From this arrangement 
have emerged community plans for the rehabilitation of an area of 
obsolescent housing (MUND) and for the comprehensive development of 
a district (Govans). The Charette has been described as "a brave 
attempt to democratize planning". It forms a significant 
technicgue in the Baltimore district planning programme, with the 
resulting plans being presented to the city for inclusion in its 
capital improvements programme and its capital budget for eventual 
implementation. 
Other m.eans. Two other technicgues deserve particular mention; these 
are gaming-simulation and scenario-writing. Of these, gaming-
simulation exercises have been developed for use in planning 
(52) 
schools , and their intrinsic quality of replicating the complexity 
(51) Scriven (1972) p. 411. 
(52) For example, Taylor (1973) 
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of planning situations in terms which may be comprehended by the 
layman would be likely to be of benefit to programmes of citizen 
participation. In practice, games may be used to aid participation 
in two ways; firstly, by representatives of interested groups 
playing their own roles, experiencing the inter-group interaction and 
witnessing the impact of their performance; and secondly, by 
individuals acting out other roles, to gain an insight into other 
dimensions of the decision-making process in planning. 
The process of scenario-writing is dependent upon the participants' 
basic knowledge of the principal subject. Although the technique has 
exciting possibilities, for the layman, it probably remains a means 
of plan generation of interest, rather than of use. For practical 
purposes, despite the capacity to accommodate idealism and innovation, 
the accuracy and therefore the realism of the plans or policies 
prcxluced is susceptible to incompleteness, the obscuring of inter-
actions between the various factors, subjective assignment of values, 
and the perpetuation of prejudice. 
4. Means of Self-Help 
Many planning agencies and local elected representatives approach 
the matter of citizen participation with caution; such an approach 
may be reflected in the use of the conventional means of achieving 
participation. However, some groups in some communities develop 
means of self-help to overcome the conservatism of government. These 
means are usually developed in order to penetrate the flow of 
information, to accjuire necessary skills, and to gain access to the 
decision-making process. The most conspicuous of these means are 
self-help manuals, planning aid, and ccmmunity task forces. 
(53) Armstrong and Hobson (1970) 
(54) Abt, Foster, Rea (1973), 
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Self-Help manuals. In the introduction to the edited proceedings of 
(55) 
a conference on citizen self-help organizations , a distinction was 
drawn between the strategies of consensus, conflict and negotiation. 
However, an examination of these three strategies reveals that there 
is a sufficiency of similarity in them for the literature referring 
to each to be scanned for evidence of practical guides which may be 
relevant to the sometimes placid and ordered, and at other times 
disturbed and chaotic process of decision-making in planning. From 
the catalogue of this literature, and particularly the rapidly 
growing volume of case study material on the various protest movements, 
three 'manuals' may be considered to be typical, or indicative of the 
type of literature available to participants to guide their actions 
or their thoughts. 
These three 'manuals' are reviewed briefly in this section. The 
first 'manual' was produced as a supplement to a British nationally-
circulated Sunday newspaper; it is essentially from the conflict-
resolution mould, but because it is drawn in a particular style, its 
appropriateness to the consensus strategy is perhaps more noticeable. 
In contrast, the second manual is from experience of the United States' 
civil rights movement; its tone is clearly activist, but it attempts 
to paint a total picture of both the means for the and possible 
consequences of direct interventionist action. The third manual is 
strictly a 'do-it-yourself kit' for amateur planners. It treats the 
recguirements of the planning and designing process in such a manner 
that any group lacking professional advice might be well able to 
conduct its own meaningful plan-making exercise. 
(1) Territorial Defence. The first of the three self-help means to 
be considered is an 'anti-establishment' manual of protest (Jay, 
1972), designed to reveal the vulnerabilities of a local authority's 
planning process and to encourage provocation of the cumbersome 
structures of decision-making in planning in Britain. The popular 
tone of the colour supplement to a nationally-circulated Sunday news-
(55) Citizen Self-help Organizations: Relevance and Problems. 
Conference held at Cleveland, Ohio, U.S.A. March 15-17, 1957, 
under the auspices of the National Association of Social 
Workers. 
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paper dwells significantly on the protest which may be raised, and on 
the participation that may be forced upon a conspicniously unwilling 
local authority. The inventory of actions and prerecguisites is 
encryclopaedic, although it suffers frcm pedantry where practice has 
already revealed that no two situations are precisely alike and that, 
therefore, no typical means of protest may be used without a serious 
appraisal of the peculiar needs of the situation. Despite these 
shortcomings, the 'manual' proceeds to the heart of the power struggle, 
insisting that the initial response, albeit emotional, will determine 
the endurance of the protest and contribute to the likelihood of its 
success. The inventory of activities commences with a publicity 
campaign, and culminates with a public meeting as a demonstration of 
the cguantity of the opposition to the proposals of the local planning 
agency. It recommends that the meeting is overseen by a person of 
some local significance, and that from the meeting should emerge an 
inventory of skills available to the group from its membership. 
Very early in the quasi-participation process, participants are 
advised to develop a wide spectrum of interest in and commitment to 
the activities of the 'executive' group, and to concurrently create 
political cells with enthusiastic representatives who are committed 
(a) to the responsibilities of meaningful representation, (b) to 
consider the likely financial recguirements of the protest movement, 
(c) to enlist the advice of a lawyer to interpret the 'rules of the 
game', (d) to enlist whatever expert skills may be needed in the 
peculiar circumstances of the issue, and (e) to nominate a particul-
arly diplomatic person to oversee the operation and to conduct the 
inevitably necessary campaigns of publicity. A particularly 
valuable recommendation is the need to classify the national news-
papers according to the type of story each editor might be willing to 
publish. In addition. Jay recommends the use of "the best academic 
and theoretical thinkers you can muster" in order to expose the 
fallacies, the inconsistencies, the invalidities, and the inaccuracies 
of the case it is hoped to demolish. Provocatively, Jay argues that 
(56) Jay conceives of a division of labour within the protest group 
into cells acccxnmodating those with specialist skills or 
aptitudes. It is worthy of note, that both the readership of 
the newspaper containing his supplement and the nominated 
participants are conspicuously of the white-collar middle strata 
of society. 
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the protest group should deliberately attempt to frustrate the local 
authority's case by insisting on severe detailing of intentions, 
their implications and particularly their costs in monetary terms; 
a particular cause of annoyance. Jay observes, is the demand for a 
specific written response to specific cjuestions, thereby committing 
the respondent to matters to which he might have preferred to remain 
uncommitted. It is recommended that five objectives should be 
pursued; (1) to discover the likely success of the opposition, 
(2) to amass information, (3) to muster political support, (4) to 
avoid a situation where one side in the argument is the outright 
winner or loser, and (5) to add "ammunition" for the continued 
exchanges. 
The purpose of Jay's entertaining insight into the politics of 
protest is to declare the minimum range of activities to be engaged 
in, in order to achieve a meaningful negotiated settlement of the 
contentious planning issue. Its radicalism may be surprising to many 
whose political persuasion might be more typically conservative; yet 
it is aimed at the recognized 'joiners', and even if not implemented 
in any manner similar to its proposition, its value may be in its 
revelation of the potential avenues of provocative participation 
available to those citizens anxious to become involved and its 
statement of the organizational and competence prerecguisites to 
(57) 
success. 
(2) Direct Action. Oppenheimer and Lakey (1954), drawing upon their 
experience of the Civil Rights movement in the United States, have 
produced what the author of the foreword to their book has described 
as "a much'needed practical training manual for nonviolent direct 
action", not in the form of an instant do-it-yourself handbook, but 
as a stimulus to the application of rational thought to the tasks 
confronting the aspiring activist. The general recommendation of 
(57) Jay's final comment is: "And if you fail, you fail. And the 
final irony is that when the bulldozers move in and your 
community is destroyed, the campaign itself will have ensured 
that it has become a far more healthy, warm, living, unified 
community than it ever was before the plan was published", p. 24 
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this manual is to resist emotive and irrational offensives in favour 
of deliberately calcnilated negotiation by demonstration. It is the 
expressed intention of the authors that the manual should be inter-
preted as a contribution to the democratization of the protest 
movements and to the injection of more responsibility into the roles 
of the participants. The manual begins with an examination of the 
community and identifies some of the leverage points which might 
contribute to the bringing about of desired change. It proceeds to 
pursue an educational role, recommending effective tactics and 
training programmes, and commenting upon the inevitable consequences 
of falling foul of the prevailing legal system and its rules. Whilst 
neither advocating nor advising the breaking of the law, Oppenheimer 
and Lakey concede that some tactics or strategies might inevitably 
result, technically, in an infringement of the law; however, in the 
United States at least, the right to participate in some direct action 
IS protected by the law. 
The manual recommends a preliminary investigation to ascertain the 
location of effective power in the community, in order to be aware 
of the most vulnerable points at which to exert pressure, and in 
order to be assured of the likely sources of support or opposition. 
It proceeds to develop the hypothesis that not all situations recguire 
(59) 
the same intensity of activist activity. The strategy to be 
pursued is likely to be determined by the political awareness of the 
group, its numerical strength, and the prevailing political environ-
ment, and may be expected to pass through four phases which, from 
the reaction of the opposition forces may be described as (1) indiff-
erence, (2) active antagonism, (3) disunity, and (4) negotiation. 
In order to achieve an outcome satisfactory to the promotional group. 
(58) Oppenheimer and Lakey have suggested that some of the violence 
that occurs and the legal proceedings that are subsequently 
instituted, occurs because of a misunderstanding of the spirit 
of the requisite law by the law enforcement agencies. Although 
it is exceptional for situations in urban and regional planning 
to reach such antagonistic proportions, some anti-freeway 
expressions and the Green Ban movement in Australia have brought 
about confrontations between the participants and the police. 
(59) Six degrees of intensity are nominated, from "friends in the 
cause" to "actively hostile". Oppenheimer and Lakey (1964) 
p. 20. 
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it is incumbent on the group to be politically astute, competent in 
the principal subject, and capable of sustaining its effort over a 
prolonged period until the 'opposition' significantly changes its 
position on the issue. 
A useful chapter in the manual is addressed to those members of the 
community who are anxious to achieve satisfactory settlements of 
their minority group claims, but who are reluctant to engage in direct 
action. The recommendation which is conveyed through a number of 
case studies, is that these groups should ally themselves to nation-
wide organizations which are committed to the process of negotiated 
settlement rather than to the conflict resolution processes commonly 
associated with direct action. The manual describes the minimum 
desirable organizational traits for direct action groups, concerned 
with publicity, membership and recruitment, financing, and for 
education through role-playing workshops. 
These matters are as valid for any of the decision-making situations 
in the planning process as for any of the more directly confrontation-
al episodes in civil rights, Perhaps groups anxious to participate 
in planning would profit from the role-playing workshop exercises for 
the reasons cited by Oppenheimer and Lakey: these are, (1) to 
develop and practise the skills recguired by the situation; (2) to 
understand the behaviour and motivations of the opposition; (3) to 
develop personal confidence in handling the situation's developments; 
(4) to reduce the tensions likely to be built up through prolonged 
and intense differences between the various parties to the situation; 
and (5) to extend the horizons of competence throughout the group. 
It is exceptional, however, for participation in planning to pursue 
many of the means of direct action which would seem to be consistent 
with the moral crusade of the civil rights movement. 
(3) Planning and Design Workbook. In a project, undertaken on behalf 
of the Department of Community Affairs, New Jersey, the Research 
Centre for Urban and Environmental Planning at Princeton University 
prepared a 592-page 'do-it-yourself manual for planning by community 
(60) Lipsky (1970); Bruyn (1963), 
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groups. The workbook was designed 
"for people who want to take action to make a better life 
in their community and in their housing ... to help 
(them) decide what changes (they) would like to make ... ,,, . 
also (to) help (them) to carry out the changes." 
The manual is the more constructive in terms of planning than the two 
self-help documents considered previously, for it claims to be, and 
has the capacity to be, a source to enable groups wishing to 
positively participate in the planning process by preparing their own 
plans, (a) to state the preferred policies to achieve the desired 
ends, (b) to prepare specific proposals to support those policies, 
and (c) to facilitate a harmonious working relationship with the city 
officials and other professionals with whom negotiations may be 
needed. The handbook has been prepared in such a way that the users 
do not need previous special training in order to make use of it 
profitably. 
The concept of the manual is admirable; within two covers there is a 
framework to facilitate a training programme for the users, both to 
inculcate an awareness of planning and to develop some simple planning 
design and communication skills. It does not pretend to be compre-
hensive; rather is it particularly directed to provide help in the 
process of making changes to the physical arrangement in the 
community, with its implications in the quantity, type and location 
of structures and activities, and streets. The workbook is organized 
into four parts; the first, and the most general contains instructions 
and information on the types of plans that may be prepared, the types 
of information required and the possible sources of that information, 
the procedures for selecting sites for development, the jargon 
peculiar to planning, and an inventory of useful planning design 
manuals and texts. The second part is concerned with a description 
of the 'community activities planning method', which is a comprehensive 
methodology for educating the group and communicating the group's 
aspirations intelligently to those public servants and other profess-
ionals which would be needed to secure the implementation of the 
group's (or some other) plan for the community. The manual supports 
the description with the presentation of sample forms of documentation, 
(61) Spring (1969) p. 6. 
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and with an explanation of the implications of certain responses to 
fifty-one suggested cguestions; and this Part concludes with sketch 
presentations of fifteen community development types. Parts 3 and 4 
contain more detailed descriptions of the issues involved, the minimum 
technical desiderata, the planning of design processes, and the most 
likely effective means of communication, the first (Part 3) appropriate 
to site planning, and the second (Part 4) to the design of dwellings. 
In the considerations of site planning, thirty-six sample issues are 
isolated, and the implications of some alternative actions are 
described, user standards of federal and state government are 
identified, and the commentary concludes with a representative survey 
of housing environments, with twenty-seven alternative designs based 
upon five possible development forms. 
Each part of the workbook begins with a series of instructions, is 
accompanied with sample forms for the collection of data and the 
dissemination of policy statements, and is complemented by a graphic 
catalogue of development examples, and an indication of the 'tools' 
that will assist in the preparation of the plans, diagrams, models and 
sketches. The manual purports to be innovative in that it describes 
procedures and techniques used by most built environment professions 
in a manner which renders them comprehensible to people lacking 
special training or education. 
It is possible that, by the careful use of the manual, groups should 
be more aware of the implications of their preferred participatory 
strategy, more capable of satisfactorily communicating with the 
professional advisor, and more able to efficiently evaluate the work 
done for it or on its behalf. The manual is composed in such a way 
as to make itself a useful educational tool. 
These three sample self-help manuals are perhaps best conceived as 
complementary; the first two are particularly concerned with the 
issues of conflict resolution as a political act, so their concentra-
tion has been on developing an awareness of the political milieu of 
decision-making and on expressing some of the actions open to the 
protagonists. The Workbook is more constructive, especially in the 
context of planning, because it demonstrates different physical design 
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solutions to particular physical planning problems, and it is there-
fore usable in both promotional and conflict situations. 
Planning Aid 
The debate on the concept of planning aid, and its operational 
expression has been exercising the thoughts and consciences of planners 
and planning administrators in recent years. Although it is being 
considered amongst the 'self-help' means of participation, it really 
is a strange companion to the other techniques considered in this 
group. Most of the other technicgues are promotional and constructive; 
planning aid, however, is essentially a response technicgue which is 
deliberately fashioned to meet the technical requirements of a dis-
advantaged and largely threatened clientele. This particularized 
clientele has been identified as 
"the poorer ccmmunities near city centres (which) are 
decimated by slum clearance, sliced in half by urban 
motorways, and rehoused on new estates. It is these 
communities which lack knowledge, resources, and 
political power. Unless they are given assistance, the 
effect of planning decisions can be highly regressive." (52) 
Other contributions to the debate on this matter are not so restricting 
in their client definition; for example, Amos, in the same paper, 
suggests that the whole matter of planning aid is one aspect of a 
much larger debate concerning the distribution of resources, the 
inadequacies of representative democracy, citizen participation, 
citizen rights, and many other associated matters; Evans (1973) has 
commented that the availability of the service should be extended to 
all sections of the community irrespective of financial, political, 
racial, social or other constraints. 
The concept of planning aid is fraught with many problems. The need 
for it has developed as deficiencies in the prevailing planning 
service have been exposed; these deficiencies are in the areas of 
information, advice, and technical support. These three needs have 
(62) Amos (1972) p. 1. 
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beCcjme more critical because of the evolution of planning systems 
which make available opportunities for citizen participation, yet 
which conspicuously fail to provide the necessary services of 
technical support and advice. 
Many current planning aid activities are almost insistent that the 
client(s) develop a self-help capability; it is this which constitutes 
the main distinction between planning aid and advocacy planning. 
Planning aid agents interpret their function as educators and facilita-
tors, providing a service to their clients by, 
* providing information on the nature of the planning process, 
its procedures, the rights of the individual or group, the 
purpose of planning, the policies and proposals of the local 
planning authorities or agencies; 
* providing advice on how the rights available may be constructive-
ly and sensibly exercised to achieve maximum advantage in terms 
of relationships with councillors, experts, other individuals 
and groups, and on the preparation of a tenable planning 
argument; and 
* providing technical expertise, essentially to clients who may 
not have the financial resources to hire professional advisors 
in the conventional manner, 
Behind the concept of planning aid, there is an interpretation that 
"having been provided with the tools, the group or individual concerned 
can benefit from a practical learning situation". In the self-help 
situation, the planner educator-facilitator initially acts as a 
catalyst, in a voluntary capacity, either being called upon to provide 
the planning aid service, because of his reputation, or committing 
himself because of his ideological sympathies. The planning aid 
situation may provide comprehensive benefits to the individual or 
group previously lacking in information and competence, and to the 
planner in maximizing his commitment to social improvement through 
environmental design. 
(63) RTPI (1974) p. 3. 
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The means of planning aid may include: 
1. permanent local advice centres; 
2. a network of contacts with experts; 
3. consultant services; 
4. volunteer (no-fee) services; 
5. planning school project work - "clinical advocacy"; 
6. planning lectures, workshops; 
7. area-based local authority administration; 
8. lay education in planning, through any media or education 
outlet; 
9. provision of a venue for meetings. 
There is a fine line of division in some of these means between 
planning aid and advocacy- The essential matter, however, is how 
the limited reservoir of planning expertise can be maximized to 
ensure that all types of planning action can be properly serviced, and 
particularly how planning aid can be made available where it is most 
needed, both quantitatively and qualitatively. 
The slow accumulation of experience in planning aid activities in 
Britain has generated problems of a practical, acininistrative, 
financial and other resources nature, without contributing many 
solutions. It has been suggested that for Britain, a national. 
(64) For this type of service there are potential conflicts of 
interest if the volunteer is engaged in the local or central 
government service; and there are potential contractual and 
professional problems devolving from the code of conduct of 
the professional institutes. 
(65) For example: 
(a) The Planning Exchange (Glasgow); established in 1973 to 
provide planning information, a venue for meetings, and 
planning advice. 
(b) TCPA Planning Aid Service; established in 1973 to provide 
information, advice, particular advice in respect of 
preparing cases for public incguiries, and to provide a 
network of willing specialist help for needy groups. 
(c) Community Planning Associates (Birmingham); established 
to provide information, advice, prepare reports, conduct 
surveys, prepare planning submissions or planning 
strategies for groups. 
salaried planning-aid service should be established 
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(66) 
For the purposes of citizen participation, the concept and technicgues 
of planning aid would contribute best to the 'response-to-events' 
orientation of individuals or groups aggrieved by decisions taken or 
proposed; they would not seem to be suitably structured for promo-
tional activities, for goal setting, for constructive contribution of 
plan evaluation. However, the innovative nature of planning aid 
might be conducive to the development of such a positive plan-making 
capability once the client groups had indulged in the necessary self-
education process. 
Task Forces. 
The use of task forces to probe complex matters and to produce a 
report or series of recommendations for action is becoming a 
significant means of participation in decision-making, both 
generally and in respect of planning. The task force is usually one 
of two forms, although these alternatives by no means exhaust the 
list of possibilities; firstly, the task force may take the form of 
the 'little city hall', which has been recorded as part of the 
decision-making process in Boston (Lawer, 1971) , or the district 
planning organization associated with the Charette technicgue as in 
Baltimore. Secondly, the form might be that of a troubleshooting 
committee, promoted initially by the city authorities, but established 
principally to devise a meaningful structure for grassroots 
activities; in some instances, such committees have been formed in 
particular districts in response to federal (US) legislation. 
Attention in the following paragraphs is given to this second form 
of task force, of which there are three principal expressions - the 
ccxtimunity development corporation, the neighbourhood improvement 
council, and the task force per se. 
(66) Evans (1973) 
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(1) Community Development Corporation. These corporations are 
essentially community-based organizations which pursue selected 
revenue-generating strategies in order to enable the localized 
community to achieve their own expressions of their own social, 
economic and physical development. This task force form is a peculi-
arly United States' phenomenon, with most of the established 
corporations functioning in low-income American-Indian or Mexican-
American communities in both urban and rural locations; since the 
1960's, an increasingly significant proportion of the corporations 
f 671 
have been established in black urban ghettos. There are common 
organizational features for the corporations, but the specific 
organizational form is determined largely by the competence of the 
participants, the nature of the district, and the essential purposes 
(58) 
of the district's programme. 
One of the first tasks of the Community Development Corporation (CDC) 
is to create an esprit de corps within the community, and particularly 
among the various identifiable interest groups. From this base the 
most important tasks are to cultivate managerial efficiency within 
the district, gradually obviating the need for dependency on outside 
(69) 
resources or benevolence. In short, the aim is to create a 
community form closely resembling a co-operative. The goals of most 
CDCs are complex, but three recur in the programmes of most; these 
are (a) the development of a mechanism through which the poor might 
achieve meaningful participation in, and control of, significant 
aspects of community life, (b) the gradual provision of social 
welfare from within the community, thereby dispensing with the 
'handout syndrome' of public welfare, and (c) the prcxnotion of the 
economic development of the community through selective investment. 
Despite the cardinal aspiration of the CIX:: to achieve widespread 
community participation, there has been a clear tendency for leaders 
(67) The US Congress enacted Community Self-Determination legislation 
(1960) to extend the existence of the corporations. 
(58) Clark (1965) . 
(69) Sturdivant (1971) . 
(70) Community Development Corporations: A New Approach to the 
Poverty Program. Harvard Law Review. No. 82 (1959). 
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to 'emerge' from the ranks of the citizenry, and for these to proceed 
to control and promote the general directions of development. This 
phenomenon is, perhaps, the inevitable consequence of the need to 
expedite conspicuous community improvement, even at the expense of 
the conventional democratic processes of informing, motivating and 
organizing the community. This form of the task force seems 
admirably suited to districts exhibiting particular homogeneous socio-
economic and ethnic characteristics. 
(2) Neighbourhood Improvement Councils. These councils are 
essentially grass roots and community-wide organizations designed 
expressly to facilitate local participation in the solution of local 
problems. They differ from the CDCs previously discussed in that 
their role is essentially one of plan recommendation; the ultimate 
control is exercised by the appropriate city council because it is 
that level which controls the purse strings. The NICs are conspicu-
ously useful for considering, and generating recommended strategies 
for the solution of problems concerned with a district's physical 
fabric and arrangement, and with its susceptibility to the pressures 
of development or redevelopment. This participatory form emerged in 
Taccma (U.S.A.) as that most likely to reach the usually uncommitted 
and inactive sectors of the population (Tacoma, 1971). It was 
envisaged that these councils would be operated on a voluntary basis 
by local residents, with the composition of their 'executive' 
determined by the desirability of achieving an equitable representa-
tion of the different groups and interests within the district. The 
city council would be expected to co-ordinate the diverse reccammenda-
tions from the NICs. 
Two procedures may be pursued to achieve the establishment of the 
council; either an invitation is extended generally for interested 
persons or groups to organize themselves into an efficient body, or 
the city authorities might contact the assumed neighbourhood leaders 
and extend an invitation to them to develop a neighbourhood organiza-
tion. In return for the generation and maintenance of grass roots 
interest in the functioning of government, the city council would be 
obliged to give an assurance to the neighbourhood councils that their 
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reasonable and feasible recommendations would be given serious 
consideration. This process of planning from the bottom up could 
best be achieved by city councils' professional staff assimiing 
responsibility for maintaining and promoting the activities and 
policies of particular neighbourhoods; such an organizational ploy 
would ensure both city hall and the neighbourhoods were informed of 
the proposals of the other. The NIC scheme is based on the premise 
that comprehensive plans for neighbourhood development are better 
accepted and more liable to be implemented if the neighbourhood 
participates in their generation; the Tacoma scheme was to be 
supported by the introduction and appointment of a Citizen Involvement 
Co-ordinator. 
(3) Task Forces. One of the most 'open histories' of a task 
force is that of the organization established in Portland (Oregon, 
U.S.A.) to devise a meaningful district planning organization 
(Portland, 1972). The description which follows identifies the output 
of the Portland task force, and its reccmmendations for the district 
planning organization (DPO). 
A sixteen member task force was established by the city planning 
commission to devise a means of district planning which could redirect 
the force of citizen involvement from its prevalent preoccupation with 
opposition to a more contributory and positive task of creativity. 
Such a means was expected to contribute significantly to the 
resolution of conflicts within the district, to the definition of 
the responsibility of the various possible participants to the 
planning process, to the development of socio-physical strategies 
which could reasonably become an integral part of the city's 
comprehensive strategy, and to the establishment of a systematic 
method for the exchange of ideas and information between the city 
council and the district. The council-selected task force, 
representing a diversity of city-wide interests, and enjoying various 
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(71) 
competences, set its own working rules , appointed a full-time 
salaried administrative staff of three persons, and undertook a series 
of public and private meetings to elicit the views of the city's 
organized and from its generally unorganized citizenry on the most 
mutually satisfactory form and content of a district planning 
organization. This form of task force differs considerably from the 
planning advisory committee which is appointed in some cities to 
comment generally on planning proposals or strategies. The Portland 
task force resembles the 'consultation' form adopted by the Australian 
Frontier to think through particular problems, or the task forces 
established by the Australian Institute of Urban Studies to investi-
gate and report on identified issues within its area of interest. 
The task force made seven recommendations, which cumulatively set the 
guidelines for the organization of planning at the district level. 
The recommended organization of the DPO may be summarized as follows: 
1. a forum for the exchange of ideas and information between 
citizens, groups, and between the DPO and the City Council; 
2. an executive to develop comprehensive social, economic and 
physical strategies from the exchanges in the forum, and 
to translate the proposals into a form which the city 
council could seriously consider for incorporation into 
the citywide strategy. To achieve this degree of finesse, 
the execrutive would be expected to forge working relation-
ships with city and other government departments; 
3. an executive empowered to seek its own funding; 
(71) Six guiding principles were set: that (1) the city already 
exhibited organizations and individuals capable of, and willing 
to deal responsibly and creatively with issues affecting the 
quality of life in the city; (2) the DPO structure should 
facilitate the responsible consideration of and planning for 
both the physical and the social development of the district; 
(3) the city should be administered on two levels - compre-
hensively city-wide, and in more detail at the district level; 
(4) in the two-tier system, the districts would most likely 
be determined by geographical or administrative factors, but 
within the districts, the separation into neighbourhoods should 
be determined by the residents; (5) the recommended structure 
should take maximum advantage of existing district definitions, 
and should be capable of easy absorption into future local 
government structures; (5) the DPO should be delegated 
reasonable decision-making powers. (Portland, 1972). 
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4. an operational structure developed to meet the special 
recguirements of the district's population, its problems 
and its internal competences to achieve solutions; 
5. a city council administrative support base, both of 
finance and personnel. The recommendation was that the 
DPO should be provided as of right with a competent 
community worker/organizer, appropriate stationery and 
mailing facilities, and secretarial aid. 
6. an executive recognized by the city council as the de facto 
planning organ in the district; 
7. an open communication channel between the district and the 
city council. 
The implementation of the autonomy provisions of the DPO would entail 
a reconsideration and restructuring of most conventional decision-
making systems; the initiative of the DPO would be effectively 
stifled if no changes were to be made to the conventional systems. 
The more innovative means, and those based on the self-determination 
of the local community are dependent upon certain, if unspecified, 
competences within the community, and a willingness and ability of 
the conventional decision-making organs of local government to 
(72) 
accommodate the 'new' inputs. In order for the less conventional 
means of plan consideration and generation to be effective, an 
improvement to general levels of educational attainment is an obvious 
prerequisite. 
5. The Use of Modern Communication Technology 
The continuing scope of improvement in technology, and in particular 
those aspects of technology concerned with mass communication, offers 
(72) Circular 52/7 2 (HMSO, London) reports the antipathy towards the 
Skeffington (1969) initiative of the community forima from the 
formidable conservative local government lobby. 
new opportunities for mass citizen involvement. If the pace of 
innovation is to be maintained, the new opportunities should be 
seized. Although many proposals have been aired, there does not 
exist at the present time an effective electronic means by which 
large and dispersed groups of people may regularly interact and 
ccmmit thonselves to a consensus which is usable in a political 
context; the present dilemma is that communication is mostly uni-
(73) 
directional. From this less than democratic process flows an 
increasing alienation of the citizenry from political and social 
processes, decisions which are not too responsive to the real 
aspirations or preferences of the citizenry (thereby inducing 
opposition), and a diminished potential for a genuine group consensus 
to emerge. The opportunity exists, with the MINERVA project, to 
^ -, ^ f . T . ^. (74) (75) 
develop a system of mass social communication. 
Etzioni (1972) has described an optimal version of MINERVA as 
satisfying the following pre-requisites: 
* a capacity to reach (i.e. broadcast to) a mass public; 
* a 'live' group dialogue of a geographically dispersed mass 
public; 
* a continuous 'live' feedback between the 'audience' and the 
'broadcasters' - i.e. the free exchange of a successful public 
meeting; 
* the recording of participants' public responses and the 
reporting of the evolving position to the participants; 
* the interjection of expert information into the dialogue; 
* the establishment of rules to regulate the access to the system; 
(73) Carey and Quirk (1970) ; Leonard et al. (1971) . 
(74) MINERVA is derived from 'Multiple Input Network for Evaluating 
Reactions, Votes and Attitudes.'' 
(75) Etzioni (1972); Unger (1972). There is also a series of 
reports on MINERVA from the research project conducted at the 
Center for Policy Research, New York. 
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* the capacity to provide opportunities for inter-group or 
interperson dialogue. 
Many of the communication technologies presently available are able 
to acccxnmodate all seven elements; however, with variable combina-
tions, and with adaptations, an embracing technology may be generated. 
In the optimal system, any citizen having access to a radio or a 
television set and to a telephone would be able to follow, react and 
participate in the discussion and resolution of public affairs. In 
this way "an electronic ecguivalent to town hall meetings is provided, 
allowing dispersed groups to act as if they were all in one central 
f 76) 
gathering place". Despite its obvious failure to achieve the 
immediacy of a public meeting, the MINERVA system could usefully 
expand participation, by facilitating the involvement of people who 
either from choice or a ccanbination of personal circumstances are 
usually not in attendance at public meetings; in addition, the system 
could accommodate the tentative participation of citizens initially 
interested enough in the issue under consideration to turn on their 
radio or television sets, but not sufficiently committed to attend 
meetings in person. Etzioni has hypothesized that the MINERVA system 
might facilitate a greater awareness on the part of citizens who 
consider their viewpoint is usually ignored because of the dialogue, 
or it might help citizens adjust their aspirations if they are 
revealed to be unrealistic. 
In order to achieve some order out of the potential mass participation, 
the MINERVA system, and any system similar to it, would recguire a 
hierarchical network of decision-making forums; the 'communication 
tree', employing a diversity of technologies, could be composed of a 
four-level dialogue and response system: 
(1) for small groups (up to 3 0 persons), using automated 
telephone conferencing; 
(2) for small communities (300-2,000 persons), using two-way 
cable television (where available); 
(3) for communities of a population 5 to 40,000, using a 
combination of radio, television, telephones; 
(75) Etzioni (1972) p. 460. 
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(4) for communities of 50,000 people or more, using networks 
linking the communication systems of lower-level 
communities, i.e. cable, microwaves, television relay 
stations, or satellites. 
The 'communication tree' concept assumes the incorporation of lesser 
levels in the higher levels, and that as the tree is ascended, the 
mass participation input is stylized by the employment of delegates 
selected by participants at each particular level though not 
necessarily synonymous with the conventional elected representatives. 
In addition, the dialogue system would need to be 'tampered with' in 
order that the common stimuli of the public meeting could be 
incorporated. 
The MINERVA systen, to be efficient, would need to be subjected to 
the same procedural rules as a conventional meeting, although, because 
of the diversity of levels at which the system may be used, continuous 
experimentation would be preferable in order that specific rules could 
(77) be devised. Whilst still at an early stage of development, there 
are indications that the MINERVA system, in association with social 
innovations, economic investment, improved responsiveness of govern-
ment, higher levels of general education, and higher per capita 
incomes, could facilitate a mass participatory system, achieving a 
higher participant response rate than presently secured by convention-
al democratic means. 
A variation on the technology theme has been posited by Sheridan 
(1971); he has advocated harnessing the capabilities of the digital 
computer to collect and, by means of a suitable display device reveal 
aggregate responses from groups of citizens - this would constitute a 
form of "computerized referendum". 
As most advocates of the application of emerging technological systems 
concede, there is an inherent capacity in the use of machines for 
political manipulation; however, with the capacity of technology 
available it is possibly an abbrogation of societal responsibility if 
its potential use in participatory democracy is not at least explored 
(77) Etzioni (1972) and Leonard et al. (1971) have described 
possible 'rules of access'. 
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by means of experimentation, 
CONCLUSION 
The means of participation, described and discussed in this chapter 
do not purport to be anything other than a representative sample of 
those available and in use at the present time or capable of adoption 
for use either immediately or consequent upon a number of improvements 
to the educational status of the population and to communication 
technology. 
The essential significance of the diversity of means is that even at 
the present state of knowledge, there would seem to be a sufficiency 
of technicgues to facilitate a reasonable degree of participation by 
the citizenry in decision-making no-matter what the subject area or 
its complexity. As Sheridan has urged in respect of communication 
technology, and as Oppenheim has advocated in respect of question-
naire surveys, it is necessary for pilot studies or experiments to be 
conducted with each technicgue before it is publicly launched and used 
for specific participatory purposes. Experimentation is necessary in 
order to identify the impediments to successful implementation which 
may arise or be inherent in the decision-making system. 
The means of participation considered in this chapter are 'located' 
at the second level of specificity. Throughout the examination of 
the various means it is possible to detect different degrees of 
(78) Twenty-two means have been described and considered in this 
chapter. 
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of expression of three impediments; these three impediments, derived 
from the means of participation, and therefore 'located' at the 
third level of specificity, may be categorized as 
a) the costs involved in the practices of participation, 
b) the time which is needed to indulge in such practices, and 
c) the recguirements for a special type of planner. 
These matters are considered in Chapter 7. 
CHAPTER 7 
1« MATTERS AT THE THIRD LEVEL OF SPECIFICITY 
INTRODUCTION 
The matters 'located' at the third level of specificity have been 
derived from those at the second level; they are not necessarily of 
a lesser degree of significance than those at the two levels consider-
ed previously, neither are they more or less theoretical nor more or 
less pragmatic. A plausible case could be made that the matters at 
the first two levels are essentially notional, while those at the 
third level are particularly fundamental to the feasibility of 
citizen participation in planning. Of the six matters briefly 
examined in this chapter the first two - factors influencing the 
distribution of power between participants, and apathy - may be 
considered as particularly significant determinants of the public's 
response to any invitations to participate in planning. The final 
three matters - the required resources of specialist planners, time 
and money - are likely to be the critical operational determinants of 
both the intention to introduce strategies of citizen participation, 
and the ability to maintain them successfully. The matter which is 
the third to be considered in this chapter - the impact of the mass 
media - is a latent source of diverse influences to assist or hinder 
the practices of citizen participation. 
Substantial consideration was given to the matters at the first two 
levels of specificity. At the third level, the investigation has 
been conducted less intensely, its main purpose being to demonstrate 
the capacity of the study's framework to facilitate the derivation of 
an increasing range of matters pertinent to the subject of citizen 
participation in planning; however, reasonable attention has been 
given to the principal features of the six matters 'located' at the 
third level. These six matters are: 
* the factors which contribute to the distribution of power 
between participants; 
* the condition of apathy/non-participation; 
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* the impact and role of the mass media; 
* the need for a specialist planner; 
* the recguirement of time to complete the implementation of 
participation programmes; 
* the costs likely to be incurred as a result of participation 
programmes. 
FACTORS CONTRIBUTING TO THE DISTRIBUTION OF POWER BETWEEN THE 
PARTICIPANTS 
In conjunction with the consideration of the range of participants 
involved in the planning process (Chapter 5), it is necessary to 
consider those matters which bring about a differentiation in their 
effectiveness, that is, the facets of 'power' which may be distin-
guished in the system of manoeuvres to effect control by one 
participant or group over others. 
In political and social science there is very strong support for the 
concept of power and its diversity of ramifications in the description, 
analysis and explanation of interpersonal and intergroup relations. 
However, and by way of a counter-balance, there is an alternative, and 
etjually supportable viewpoint; this is that, in the exercise of 
social control co-operation is a significant if not a crucial factor. 
(1) Power has been defined as "anything that establishes and main-
tains the control of man over man. Thus, power covers all social 
relationships which serve that end", Morgenthau (1950) p. 9. 
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This view contends that power need not invoke conflict and 
(2) 
resistance. For example, there can be situations in which the 
actions of a particular participant or group are circumscribed or 
made mandatory by a set of orders, regulations, directives or 
behavioural codes which are 'handed down' from a superior authority 
(that is, superior in the organizational and hierarchical sense); 
in these situations compliance with the instructions may be due more 
to an acknowledgement of the legality of the requirements, of the 
status of the source, and of tacit approval of the direction, rather 
than a commitment of action based on the fear of reprisals or 
sanctions if they are ignored. 
It is possible to consider the factors contributing to the distribution 
of power between participants with concepts which are less abrasive; 
for example 
* those means of influence and tactics designed to deliberately 
effect particular action - control factors; 
* those means and tactics used to manipulate behaviour -
manipulative factors. 
In the first of these two groups, the manifestation is overt, 
undisguised, and occasionally abrasive; directives are promulgated 
with an expectation of response and compliance. In contrast, the 
manipulative factors may be (a) overt and deliberate - for example, 
as with persuasion, inducement, threat, and resulting in a reluctant 
consensus or compliance; or (b) they may be subtle and scarcely 
perceptible - for example, charismatic manipulation. 
Control Factors 
Control is the exercise of authority, and the acceptance by 'lower' 
levels of directives promulgated by 'higher' levels of authority. In 
addition, control is the expression of the development of behavioural 
norms. 
(2) Weber (1947). 
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"Authority is distinguished ... by the fact that people 
a priori suspend their own judgements and accept that 
of legitimate authority without having to be convinced 
of the accuracy of (its) view." 
This form of deference is usually rationalized in terms of socialized 
(4) 
systems of democratic values. In this system the 'control' group 
exercises power by resorting to the paraphernalia of symbols, 
traditions, 'mystique', and sometimes documentation. The exercise 
of this form of control is dependent upon the willingness of other 
participants in the process of decision-making to avoid challenging 
the source of the directives, their validity, appropriateness or 
significance; for example, this form of control requires planners to 
refrain from seriously challenging the specifications of a higher 
tier of government bureaucracy with respect to required operations, 
technicgues to be used and so on. 
In planning, the external agencies group is broad, and the possibility 
that some component of the group will attempt to exert power in the 
planning domain is high. For example. Sharp (1968), in her examina-
tion of the role of the British ministry concerned with planning and 
related matters, has identified the tentacles of power over planning 
matters extended by many other government departments and ministries. 
This complex and seldom satisfactorily resolved situation leads to a 
confused pattern of responsibility and power, leads almost inevitably 
to tension, and results in a variety of handed down directives which 
have different time horizons or which are otherwise incompatible. 
The confusion is amplified by the variable attitudes struck by the 
centralized ministries to lower levels of government. For example, in 
respect of education, law and order, and social security, the 'central' 
government departments usually insist on prescribed performance 
standards, and exercise, through an inspectorate system, close super-
vision on the work of local government departments. In contrast, the 
conduct of planning has been left traditionally by the responsible 
ministry to the local authorities, principally, but not solely, on the 
premise that the planning service is locale-specific. To accommodate 
(3) Tedeschi and Bonoma (1972) p. 38. 
(4) Bachrach, Baratz (1953). 
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this freedom of action at the local level, the relevant legislation 
is expressed in terms which delegate responsibility downwards; an 
identifiable 'average' standard of performance is fostered and 
achieved by means of practice manuals and circulars which interpret 
the legislation or other statutory instruments. This non-intervention-
ist persuasion is supported by quasi-judicial means of arbitration. 
Such flexible and conciliatory attitudes towards control may, however, 
be more imagined than real. This may be true particularly when there 
is a natural tendency for local government to be unsympathetic to 
the suggestions of central government; in such cases, the lower 
levels are brought to heel by specific statutory provisions. In cguick 
succession, two British Royal Commissions called for significantly 
improved levels of client/consumer participation in the planning of 
social services, and of land use and development. Local authorities 
have seldom been enthusiastic to accept direct public involvement in 
decision-making, so that actual participation in decision-making by 
those not elected to discharge this function is rare, despite attempts 
by legislation to accommodate the co-option of lay members to council 
f6) 
committees. To overcome this reluctance or dilatoriness, the 
statutory provisions concerning the involvement of the public in 
plan-making activities may become less discretionary. For example, 
whether or not a local planning authority in Britain is favourably 
disposed towards a more open style of government, the spirit of the 
Skeffington Committee's recommendations has been given statutory (and 
obligatory) expression in sections 8 and 12 of the 1971 Planning 
Act.(^^ 
The existence of such powers of control in the authority or 'external 
group' should ensure a more participatory decision-making process. 
(5) Seebohm (1958); Skeffington (1969). 
(6) Such legislation includes the Local Government Act, 1972 in 
Britain. In addition, the planning system in Brisbane has 
incorporated a lay .•'"'^put through a series of ad hoc advisory 
committees (Chapter 8 ) . 
(7) Appendix 1. and Ministry Circular 52/72. 
306 
However, because of the style of statutory and quasi-judicial 
language, it is still possible for local councils to comply with the 
text but not necessarily with the spirit of the legislation or any 
supporting interpretative documentation. 
Of some significance to the practice of planning is the proliferation 
of practice notes, manuals and case studies emanating from central 
government departments, to indicate what action may be taken, how to 
organize it, what support services are necessary, and so on. For the 
large-staffed, generally competent planning authorities, this ever-
growing body of literature provides aides-memoires, stimuli for further 
thought and experiment; but for the smaller, less well staffed 
authorities, this literature almost assumes the status of a ministerial 
directive, particularly if the planning staff is inadecguate or too 
overworked to develop its own strategies and philosophies. 
Manipulative Factors. A significant manipulative factor is that of 
'charisma'. In its most simple form, charisma may attract a higher 
status to a person or to a recommendation than would otherwise be 
realistic, whereas in its most complex form it may manipulate 
situations or decisions to follow sectionally (i.e. in the community) 
preferred directions. The study of power, and the contribution of 
charisma is generally well covered in the literature of social 
psychology and political science, although there is a dearth of 
treatment concerned specifically with charisma in the conduct of 
planning. The 'distance' of the pertinent literature from most 
political commentators, and from the mass of the public, has contri-
buted to a considerable amount of unstructured comment on the tactics 
which are available to leaders or groups to manipulate decision-
forming situations; the brief examination which follows is designed 
to provide a base from which legitimate interpretations may be made 
(8) 
of the influence of 'charisma' on planning. 
Four contributory aspects of this factor may be identified: 
(8) The considerations of this section are based on Tedeschi and 
Bonoma (1972) . 
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a) personal characteristics or qualities; 
b) status derived from the role; 
c) prestige derived from resources available for distribution, 
for example patronage; 
d) subject-relevant expertise. 
The authority flowing frcm personal charisma is only one aspect of 
the typology of social and political power described by Weber (1947). 
In his threefold classification of power, he identified three types of 
authority, one having as its source customs, conventions and mores 
(traditional authority), another having its sources in statutes (legal 
authority), and the third deriving its power from a magnetic 
personality (charismatic authority). Weber has described how the 
charismatic leader would be able to effect fundamental social change 
by the persuasion and manipulation of the mass public, or the other 
(9) 
members of a decision-making group ; but neither he nor any of his 
disciples have been able to adequately explain how charisma is acquired 
or sustained, nor how the remarkable relationship between the charis-
matic leader and his adherents or his detractors is established and 
. ^ . . (10) 
maintained. 
The personal characteristics of the charismatic are those which imbue 
him with high levels of self-confidence, and a belief that he is 
competent enough to succeed in whatever tasks he undertakes. This 
aspect of his characteristics is not usually unbridled, for many 
charismatic leaders are aware of the likely horizon or parameters of 
their performance, and set the course of their actions accordingly; 
there are a few megalomaniacs, however, who have no perception of what 
is really possible. A number of studies in psychology have demonstrated 
the positive relationships between self-confidence and the existence 
(9) This would appear to have been the political style of Lord 
Mayor Clem Jones (Chapter 8)-
(10) For example, Shils (1965); p.erinbanayagam (1971); Tedeschi 
(1972). Two particular types of investigation are characteris-
tic of this literature; 
(a) examinations of power structures in particular cities 
(and therefore, largely 'closed systems'); 
(b) empirical studies of particular political figures such as 
Gandhi, Hitler, U.S, Presidents. 
308 
of attempts to influence situations and other people. It is this 
certain existence of this relationship which tends to support the 
argument that charisma per se is derived from the relationship 
between a leader and the led rather than being a solely personalized 
characteristic. This argument suggests that the charismatic relation-
ship is dependent upon the construction by the leader and his 
associates of an image of infallibility, omniscience, incorruptibility, 
positiveness and success. The status characteristic of charisma 
devolves from this relationship, and particularly from the power of a 
base of mass public support. Status is reflective of the character-
istics of the social hierarchy, and is particularly associated with 
descriptions of decision-^naking elites. These characteristics (for 
example, seniority, nobility, education, income, formal position of 
authority) have been described as those contributing to "the degree 
of deference which others believe a person should receive by virtue 
(12) 
of his role position". Hollander (1964) has suggested that the 
high status in decision-making which is accorded to these individuals 
affords them considerable behavioural latitude, an opportunity to 
spend extra 'credit points' on innovative or deviant behaviour without 
the need to seek formal approval, essentially because the approval is 
tacitly given. 
The third and fourth characteristics of charisma - expertise and 
prestige - are not easily distinguished from status. Expertise may 
be interpreted as a means of achieving status, while the control of 
resources, and hence prestige, is often conferred by particular role 
positions. There is a perceptible linkage in the possession of 
knowledge and/or expertise, the call upon its services, the expecta-
tion of success which enhances self-confidence, and the probability of 
success. Jaffee's (1958) analysis of expertise factors includes the 
amount of situation-relevant information possessed by the individual, 
his experience in similar situations and the same or similar group, 
and the competence which the individual has and the group believes he 
has as a result of previous performances. Because the charismatic 
(11) Tedeschi (1972) pp. 298-302. 
(12) Tedeschi (1972) p. 302, 
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person has attracted attention and support as a result of his status, 
his own confidence, and prestige, it is more usual for the mode of 
(13) influence to be manipulative than coercive. 
Beyond this group relationship, the charisma should, in order to 
achieve maximum effect, extend to the mass public. This is the 
essential feature which emerges from the series of research studies 
of the U.S. Presidential elections; these have collectively identified 
the most likely contributory determinants of 'the charismatic 
phenomenon', These determinants include the existence of a crisis 
which creates in the public a desperate search for a political 
(14) 
'superman'. But, as charisma often emerges in conditions of 
conflict and contradiction, there is an inevitable and simultaneous 
development of antithetical structures (groups, institutions, etc.) 
or movements. Elliott's (197 2) study of decision-making in Newcastle-
upon-Tyne notes this phenomenon. If not a simultaneous development, 
the growth of an opposition appears a natural reaction, one which is 
particularly heightened should the leader begin to seriously fail in 
(15) 
his endeavours or in the pursuit of personally-selected goals. 
It is unlikely that the characteristics of charisma can be distributed 
evenly across the public. The differences in the creative powers of 
individuals, their respective access to the resources which generate 
the situations of expertise and prestige, and the basic differences 
in status attributable to the focus of authority, are contributary 
to the unecgual dispersion of charisma. Of these differences, and of 
(13) Lane (1959). 
(14) For example, Gandhi and Hitler (Perinbanayagam, 1971; the 
bibliography makes further reference to accounts of their 
leadership qualities). 
(15) The diminution of the once uncritical adulation, and its replace-
ment with a despair of rational and supportable decision-making 
contributed to the eclipse of Hitler's power and success; "... 
his political ability, though certainly high, was bound to lead 
to disaster when it induced a conviction studiously cultivated 
by a swarm of flatterers that he was infallible and no longer 
needed advice." Heiber, H. (1958) in Stein, G.H. Hitler: 
Great Lives Observed Prentice-Hall, Englewood Cliffs, p. 159. 
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the personal chafacteristics previously considered, the most dominant 
determinant of the existence of a state of charismatic leadership is 
authority, or status. Because of the various dimensions of the 
cguality of authority, modern complex societies are "enmeshed in a 
perpetual strain of competing conceptions about the ultimate locus 
(16) 
of charisma" ; it is this continuing situation of conflict which 
renders the significance of charisma transient, and susceptible to 
changes in fashion. In planning, the evidence of charismatic 
leadership may be identified with particular senior planners, chairmen 
of committees or of councils, or of particular consultants. Thus, for 
the conduct of planning, the most frequent locations for discernible 
and personified charisma are to be found amongst the elected 
representatives, the planners and the consultants, with the particular 
location of most charismatic leadership being dependent on the 
balance of personalities between the groups. 
THE CONDITION OF APATHY, NON-PARTICIPATION 
The most common decision-making practice at the local level is of 
elected representatives acting in accordance with a popular mandate, 
and with their anticipation of the electorates' expectations, 
supported by advice from the public officials, and susceptible to 
minority demands if it is politically expedient; this conforms to 
the conventional model of the dispersion of power in the community. 
However, the problem of coping with that section of the public which 
does not participate has not yet been solved. From current practice. 
(16) Shils (1955) p. 213 
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it seems that the mass of the citizenry has little intention of 
(17) participating in the formulation of decisions . But, as Batley 
(1972) has observed, the citizen's recently acquired statutory 
right in Britain to information and consultation is of little meaning 
if he doubts that his involvement will have a significant impact on 
planning, and if the local authority doubts it has much, if anything, 
• ^ T ^ • ^ ^- • (18) to gam from listening to his views. 
There is widespread apathy amongst the citizenry towards the operations 
of government at all levels, and towards the manoeuvring of the 
politicians, interest groups and lobbies. This situation has been 
deplored on many occasions; Berelson (1952) has gone furthest in his 
expressions of distaste for political apathy, whilst other theorists 
have maintained the contrary view that non-participation is indicative 
of a basically stable and contented society. The reasons for the 
failure of many citizens to actively express themselves politically 
are ccmplex and inter-related, and many studies have attempted to 
explain why some people participate in decision-making while others 
refrain. For example. Lane (1959), using Woodward and Roper's (1950) 
premise that political participation increases with increasing 'status' 
has considered eleven of the most significant arguments which lend 
(19) 
credence to that premise ; these arguments make reference to the 
availability of the time and energy to undertake the additional 
responsibilities, the degree of participant economic security, the 
expectation of success, the vested personal interest in decision out-
comes (for example, the ownership of property), the inherent 
characteristics of self-confidence , the adolescent 'training' 
self and community responsibility, the political norms related to 
(21) 
socio-economic status , the sense of purpose associated with 
community roles, the incidence of cross pressures (for example. 
(17) For example. Chapter 5 - The Public (s); Stringer and Ewans 
(1974) . 
(18) It has been argued by some elitist theorists, that it is 
irresponsible to provoke the non-participants to act because 
they are manifestly exercising their democratic right to 
abstain from involvement, 
(19) Lane (1959) pp. 223-234, 
(20) Knupfer (1947) , 
(21) Berelson et al. (1954). 
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conflicts of loyalty, differential distribution of information), the 
(22) 
membership levels of identifiable organizations or groups , the 
skills and aptitudes recguired in participation activities, and the 
degree of identification with the issue under discussion or with 
other participants involved. In summary. Lane tends to support de 
Tocqueville's assertion that the act of participation bonds the 
individual to society, whereas the withdrawal or denial of support -
"political reserve" - potentially puts at risk the performance of 
democratic society. 
Three groups of factors may be identified which contribute to 
political indifference and inactivity; these are 
* a reticence to indulge in participative activity because of 
real or imagined personal inadecguacies; 
* a sense of futility of possible action because of the expected 
scant likelihood of achieving the desired political results; 
and 
* the non-receipt of the stimuli to action. 
The whole matter of non-participation is complex; in addition to the 
arguments which may be presented that each individual has the right 
to use or not to use opportunities for political involvement, it has 
(23) been argued that non-participation may be a virtue. This 
alternative argument is based on the premises that the willing 
accommodation of non-expressions and of no involvement is a testimony 
to the strength of the liberal democratic tradition, and that the 
apathetic segment of the public constitutes a potentially effective 
conservative counterweight to the radical and sometimes fanatical 
elements of society. 
It may be expected that the causes of apathy, non-involvement and 
(22) This matter is distorted by the obligation to membership of 
some trade unions. 
(23) Jones (1953) 
313 
(24) 
ancmie , deduced principally from electoral situations, are of 
similar relevance to such governmental and social welfare activities 
as planning; there is a significant dearth of deep probe studies 
of the non-participation phenomenon in planning; however, two recent 
planning-focussed studies contribute to an understanding of the 
relevance of the apathy phenomenon to planning. These two studies 
are reviewed briefly in the following paragraphs. 
Dennis's (1970) analysis of an urban renewal programme in Sunderland 
revealed a miscalculation by the planners of the slum-family stereo-
type, and a remarkable reluctance by those to be affected by the slum 
clearance schemes to make use of their local councillors or the 
constituency M.P. to express their sentiments. This patent disregard 
for the conventional channels of political communication is of 
concern if the stereotype interpretation is manifestly inaccurate; 
in fact, resort to the stereotype should be the planner's last ploy, 
but in the absence of a deliberate contact between the consumers and 
the producers of planning services there is possibly no other 
alternative open to the planners. Dennis has described how only 
thirty-six responses were made to an exhibition and to an open 
invitation which was extended to 20,000 people to comment on planning 
(25) 
proposals for their district. He cited many of the conventional 
'reasons' for the low level of response from a community of low 
socio-econcxnic levels, including the tendency for blue-collar 
working communities to react passively to government action in any 
area other than the economic, A particularly significant 
disincentive to participate which was identified by Dennis would seem 
(24) 'Anomie' was defined and distinguished by Durkheim in his study 
of suicide (Durkheim, E,, 1951, Suicide, a Study in Sociology, 
Free Press, Glencoe, pp. 246-254) . The concept refers to a 
state of personal 'social disintegration' in which the indivi-
dual finds his sense of values seriously disrupted; this state 
causes serious inhibitions towards political participation, 
based on senses of ineffectiveness, irrelevancy to the consider-
ations of those in authority, of lack of urgency and commitment. 
The anomie is prone to deviant political behaviour. 
(25) A response rate of 0.18%. 
(25) The 'green ban' movement was initiated by sections of the 
Australian trade union movement as a response to environmental 
rather than economic considerations. (Chapter 1, and Camina, 
1975) . 
to be the length of the planning process, and the almost inevitable 
elapse of a considerable time between the proclamation of a 
clearance, develojxnent or redevelopment programme and its impact 
(27) 
upon the residents or land owners. In addition, further dis-
incentives might have been the magnitude of the change to be wrought 
by the clearance and redevelopment, the inevitability of disruption 
in the area after its designation as a slum, and the not infrecguent 
ambivalent and disinterested attitude of the planners 'at the desk' 
towards the plight of those to be vitally affected by the redevelop-
ment programme. Dennis's observations on the non-participation of 
certain societal groups are that "by their propensity for political 
(28) 
passivity the poor and the uneducated disfranchise themselves" , 
that they fail to assure themselves of social justice, and that they 
deny the ultimate decision-makers essential information and feedback. 
Batley's (197 2) study of two areas affected by planning proposals in 
Newcastle-upon-Tyne, is directly concerned with the establishment of 
the significance of residence to the opportunities available to 
contribute to decision-making, and the propensity to become actively 
concerned and involved. The research methods used were a sample 
(cguestionnaire) siurvey of residents, participant observation in local 
organizations and events, and semi-structured interviews with 
councillors, planners and local leaders. It would appear that the 
first experiment in citizen participation, with the residents of a 
district previously considered to be 'ideally suited' for co-operative 
decision-making generated so many traumas for the councillors and the 
officers that the planning authority became very reluctant to extend 
the experiment, particularly to less 'ideally suited' districts. 
There are grounds for suspecting that the City Council approached 
its exercise of citizen participation in the more affluent district 
(Jesmond) differently to that for the working-class dockside area 
(Byker). This difference in approach, in addition to the differences 
associated with the socio-economic status of the residents, may have 
contributed to the respective contributions in the two districts. 
Batley has remarked on the little contact between planning authority 
(27) In this regard Dennis has suggested the description 'slum 
clearance' becomes a self-fulfilling prophecy (Dennis, 1970, p. 
351) . 
(28) Dahl (1955) p. 81. 
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officials (and councillors) and the Byker public; 
"For most people, their only contact with the Council was 
through the visit of the public health inspector prior to 
the declaration of the compulsory purchase order and the 
visit of the housing inspector, just before rehousing". 
This may have been contributed to by the dominance of two individuals 
- the leader of the ruling group in Council and the city planning 
officer; the power emanating from these two seems to have subjected 
other council members and most other officials to "a sort of hypnotic 
persuasiveness". This form of elitism, or perhaps it is 
authoritarianism, would seem to be significantly contributory to the 
alienation of sympathy and participation of those it is presumably 
the intention to attract and use, 
Batley reports the awareness of some officials of the danger attendant 
in the making of rash promises; any failure to attain the objectives 
set in a moment of euphoria, or under pressure, is conducive only to 
a strengthening of the view that government is not able, and perhaps 
has never intended, to honour its undertakings. 
The Newcastle study is particularly illuminating because that city had 
been in the vanguard of experimentation with and the propaganda for 
meaningful practices of citizen participation in Britain, even in 
advance of the 1958 statute obligating local planning authorities to 
formulate their plans in a more participatory manner. Batley's 
interpretation of the essential disincentives for public involvement 
seems to point to the disinclination of the planners and the other 
relevant officials to yield any of their decision-making powers and 
responsibilities. Having received unexpectedly severe treatment from 
residents in one area of the city, the officials seem to have become 
prejudiced against any public intervention in the plan-making process. 
In the preliminary 'in-office' determinations of the most appropriate 
decision-making process, value-judgements are often made about the 
likely level of involvement of the public; these are not always based 
on an understanding of the motivations of participation and non-
participation, and it is this prejudicial position which may contribute 
(29) Batley (1972) p. 105. 
(30) Davies (1972) and Elliott (1972) have made reference to the 
charisma and power of these same 'actors'. 
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to the realization of the attitudes expected. Almond and Verba (1955) 
have referred to the myth of the democratic culture, and to the roles 
the participants expect each other to play; in both the Newcastle and 
the Sunderland studies, the citizenry seems to have faithfully acted 
the role of the lethargic and uninterested participant, and the 
decision-making forum within the local planning authority seems to 
have played its part to cultivate that level of inaction and dis-
interest in the community which has enabled it to proceed in accordance 
with its own political prejudices and preferences. 
For the purposes of planning, and the conduct of citizen participation 
in planning, the condition of apathy and non-participation in the 
community is a persistently little researched problem. The quantita-
tive support for planning action may need to be realized in order for 
proposals to be legitimized. There is unlikely to be a high order of 
public involvement in planning until the reasons for the prevailing 
poor levels are identified, understood, and likely successful 
remedial action initiated. 
THE MASS MEDIA 
The growth of a more open society, with the accompanying features of 
extended literacy and the technological capability for mass communi-
cation, has generated a demand for adequate communications with and 
between diverse audiences and social groups; in addition, 
"the development of democratic processes has widened the 
public whose opinions count, and has increased the social 
(31) This point is developed briefly in Chapter 9. 
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and political responsibilities of the communication . „. 
media". 
The communications media have an important role, both in disseminating 
information upon which opinions and attitudes may be formed, and in 
constructively contributing to the fashioning of those attitudes and 
opinions. There are many participation programmes which have included 
regular items in television newscasts or have exercised an option to 
'report to the people' by means of regular five-minute documentary 
programmes. Still others have used other communication techniques, 
particularly of an audio-visual nature, in conjunction with static or 
mobile exhibitions. The potential for the use of the established 
channels of the media is considerable. 
The considerations of power and influence are recurrent in most 
research papers on the mass media. In the literature of about forty 
years ago, there was an identifiable emphasis on the powerful impact 
of both advertising and propaganda. Since that time, as research has 
become more sophisticated and extensive, it has become possible to 
isolate the conditions under which the mass media have, or do not 
have significant effects; this has led to the separation of the 
effects into those which are 'direct' and those which may be described 
as ' indirect', to the revelation of the importance of the state of 
mind of the recipient of the media output, and of the charisma of the 
purveyor of information or opinions. It may be suggested that, in a 
democratic society, the media are essential elements in the facility 
of public debate; this would seem to remain a valid proposition no-
matter whether 
a) the impact of the media is interpreted as progressive, 
constructive and deliberate, or as reactionary, destructive 
and inadvertant; or whether 
b) the media are manipulated by groups in the community for 
reasons of political idealism, economic self-interest, or 
social elitism - in which, the media reporting is inevitably 
distorted and partisan. 
(32) Berelson and Janowitz (1955) p. 1. 
(33) Hill (1970) . 
(34) Lasswel l (1948); Enzensberger (1972); Rosengren and Windahl 
(1972) . 
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The mass media have a crucial role in the progression towards the 
democratic goal of "ecguivalent enlightenment" between experts, 
(35) political leaders and lawmen. 
The contributions of the mass media to strategies of citizen parti-
cipation are largely conditions by their general practices of 
education, entertainment, and of providing a reasonably accessible 
forrmi for public debate; certainly, the audience is the largest 
likely to be reached. These practices have been subjected to scrutiny 
by various researchers, in order to achieve a model of the community's 
need of media support. The public, drawing on its own experience, 
does not always believe the reports of the media, and although the 
scepticism is largely selective, that it exists at all is an indica-
tion of the potential vulnerability of a radio station, television 
channel or a newspaper to quantitative changes in its audience because 
of perceived prejudice. It may be alleged reasonably that the ratio 
of hard information to entertainment is not always judged to the 
satisfaction of the audience, and that the volume of advertising may 
be disproportionate to the value of the remaining 'space'. One of the 
significant disadvantages to anyone commenting upon the impact of the 
media is the poor state of substantive research; the collection of 
audience or readership statistics, the attractions of advertisements, 
the achievement of a photo-essay award, are not useful barometers of 
the impact of the media on the public. There are a number of 
particularly important cguestions which are substantially unanswered; 
these are, (a) to what extent has dramatic reporting distorted the 
audience's concepts of reality? (b) to what extent has the continuous 
reporting of societal misdemeanours and crimes contributed to a 
persistence and growth of social malaise? (c) to what extent have the 
media contributed to the popularity of extremism? 
This is the general uncertain background against which it is necessary 
to consider the impact of the media at the local level on matters 
capable of consideration in programmes of citizen participation. 
(35) Both Lasswell (1948) and Berelson (1952) have put forward this 
argument. 
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The mass media, and the activities of the local government. There is 
some degree of irreconcilability in the arguments and counterarguments 
concerning the particular educative and opinion-fashioning role of the 
mass media; there would seem to be a case that any 'audience' selects 
its preferred medium on the basis of expected entertainment rather 
than on education and information. Despite its desirability for the 
perpetuation of the democratic processes, there is little evidence 
that the public uses the media as a communication link between itself 
and the elected representatives; public interest in political events 
is derived more from the incidence of drama than from the intrinsic 
(35) 
concern with the events per se. 
A variety of examinations have been conducted into the impact of the 
media at the local level, and particularly the role of the press. 
Paletz and others (1971) conducted an investigation into the 
differences between the actual proceedings of council meetings and 
the reports of them in the local press. Their conclusions were that, 
the performance of the local media contributed little to the genera-
tion of interest in local government or in the local politicians or 
officials, and perhaps may be partially responsible for the low level 
of interest in these matters held by the public. The failure of most 
media types to comprehensively report verbatim the deliberations of 
local government, has, however, two distinct benefits; firstly, it 
insulates the debaters from the close scrutiny of the electorate, and 
secondly it perpetuates the mystique surrounding the acts of politick-
ing, camouflaging the displays of inefficiency and inequitable 
representation. Paletz and his co-researchers, in extending their 
examination, asserted that a more objective and comprehensive system 
of reporting, such as that inferred by Berelson, "might well increase 
community tensions, conflicts and the likelihood of civil disturb-
(37) 
ances." Despite the newsworthyness of participation events in 
planning, the tone of most reporting is likely to be mundane, 
particularly if the exercises conform to rationally prepared and 
statutorily recguired processes of decision-making. The reporting 
might be featured prominently if the matter is emotion-charged, with 
(36) Seymour-Ure (1958; 1974) 
(37) Paletz et al. (1971) . 
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the utilization of the array of the paraphernalia presently available 
to reporters; but the planning matters, not infrecguently, are in 
competition with others for prominence, and the sudden development of 
another news story would result in the relegation of the first story 
(i.e. that concerning planning) from its prominent position. Thus, 
the item might become 'lost', juxtaposed between a miscellany of 
disparate unrelated events. In this situation the newspaper has an 
advantage over the other means of mass communication because the 
reader may concentrate at his leisure on those items which are of 
interest to him, and may return to them repeatedly if he needs to; 
whereas, the television viewer or the radio listener is subjected to 
a tantalizing and rapid presentation of news items, treated partially 
and largely superficially. In contrast, the cold attention to 
authority-supported events creates 'psychological distance' between 
the reader/listener/viewer of the event; this 'distance' is created 
by the use of official language or subject-specific jargon, reference 
to collective decisions, the use of respectful or deferential tones, 
the resort to depersonalized and institutionalized role descriptions, 
and the careful selection of reference to jurisdictional or procedural 
disputes. On occasions, in order to achieve accuracy, precise 
language is used; it is precisely this style of language which is 
incomprehensible to the 'target' of the report. 
The need of the news media to be able to react instantly to new 
situations is in conflict with the carefully prepared releases which 
accord with a previously conceived schedule. Thus, whilst the 
conformity with a rational and repetitive programme format may 
generate confidence in the public, the low key approach of careful 
organization may be frustrated by the emergence of possibly more 
interesting or contentious matters. As most of the media are dependent 
on advertising revenue, their ability to react to rapidly changing 
circumstances over-ride their commitment to studiously prepared 
routine political programmes, unless, that is, there is nothing com-
peting for the 'space'. An associated facet of the conservatism of 
local government activity, is the resort to symbolic acts of ceremony 
and pageantry, which psychologists suggest serve to reassure the 
public that the governmental system is functioning efficiently and 
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(38) 
adequately. The reporting of such events may avoid comments on 
the value of the agencies or the object of the ceremony; and, by 
diverting the attention of the public, these reports contribute to a 
general public attitude of satisfaction with government. This 
flamboyant style of public presentation has formed the basis of some 
(39) participatory exercises in planning. 
Paletz's investigation, whilst describing the reporting of council 
events, asserted that it was the style of reporting selected by the 
news media which contributed to the interpretation of the proceedings 
made by the audience. Thus, for planners, politicians, and all 
participants in the planning process, the style of communication is 
vitally important; therefore, the rapport between reporters and 
those being reported must achieve significantly high levels. 
Groombridge (197 2), in his study of participation and television, has 
observed that "the television interview has added a cgualitatively new 
and important dimension to the practice of democratic accountabil-
ity" ; however, both of the 'instant' media, i.e. radio and 
television, after gaining a foothold in the immediacy of questions 
and answers, are likely to facilitate the dominance of the interviewer 
over the interviewee. As an aggravation of the sensitive issue of 
reporting styles, the commercial television stations are inclined to 
devise a 'presentation' which is entertaining rather than informative; 
this presents particular problems in many areas of local government 
activity because of the few opportunities which are given to the 
public officials or politicians who are interviewed to comment 
rationally on the extreme allegations made by sections of the 
community described variously as being deprived, disadvantaged, dis-
possessed or threatened. Eversley (1973), in describing the political 
and community environment in which the planners are expected to 
interact with the public, has suggested that the potentially educative, 
constructive and integrative role of the media is sometimes deliberately 
(38) Edelman (1954) . 
(39) Fagence (1973); that analysis of participation styles includes 
a description of "ebullient participation" in the Los Angeles 
Goals Program. 
(40) Groombridge (197 2) p. 102. 
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discarded in favour of a particular political or 'anti-establishment' 
bias. Despite the recognition of this, there are few conspicuous 
attempts in the training of planners to equip them to overcome the 
(41) 
situation of the unreasonable interview ; as a result, the entire 
planning process is not regarded respectfully by the public. 
"The media have been a powerful instrument in increasing the 
discontent. Sometimes with good intentions, but usually 
because it is good for circulation, they have singled out 
the planner as the personification of bureaucracy, meanness, 
corruption and downright professional incompetence. Almost 
every new building is attacked, every plan is torn to shreds 
by lay and expert correspondents alike, only the most 
Utopian and expensive (usually foreign) scale models are 
praised to the skies. Films on television, whether alleged 
documentaries or semi-official efforts, have portrayed the 
planner in the most unfavourable light possible. He is 
invariably insensitive, a bungler, hides behind his rule 
book,^is inaccessible and passes the buck. Of course, much 
of this is invaluable in furthering re-examination of 
planning objectives and practices. But much is also destruc-
tive - offering no alternative solutions. The families whose 
cases are shown are not average, but the most wretched that 
could be found. No town hall or planning department is ever 
shown doing anything well - it would not be news, like 'dog 
biting man'. When planners are interviewed, their full 
replies (admittedly often pompous and evasive) are never 
shown, only disconnected excerpts cleverly constructed to 
make them appear fools. (It is rare for a practising 
planner to be given any time or space in the media - the . . 
criticism is normally voiced by laymen.)" 
The different practices and orientations of the constituent elements 
of the mass media frustrate any persistent attempts to assess their 
(43) 
value to exercises of citizen participation. However, three 
generally applicable criteria may be identified; these are 
* the availability and transmission of pertinent information; 
* the competence of the reporting and editorial staff; 
* the attitudes of the local bodies to the. publication of reports 
or commentaries on their proceedings. 
(41) Appendix 3 . 
(42) Eversley (1973) p. 170-1, 
(43) Stringer and Plumridgs (1974) 
323 
The ability of the local mass media to discharge their educational 
function is particularly circumscribed by the interaction of these 
criteria; therefore, the opportunity for the local community to 
take an intelligent interest in the issues and future plans likely 
to affect the district is constrained. The dilemmas of reporting 
matters related to planning are further confused by the personal 
relationships between the reporters and the planners, the reporters' 
image of planning and the variable level of public interest in the 
actions and processes of planning. From the planner's viewpoint, the 
essential problems of the reporting of planning matters are the image 
of planning and planners communicated by the media, the accuracy of 
(44) 
the reports, and the 'believability' of the reports. 
Two final points are worthy of notice. McQuail and others (1972) 
have remarked upon the 'escapist thesis' which recognizes the use of 
the media as "a type of behaviour which is remarkably unconstrained, 
free from feelings of duty and obligation, a collectively sanctioned 
(45) 
withdrawal from social life". This behaviour pattern fails to 
meet the oft-expressed aspiration of the media that it is a 
potentially educative force, capable of extending the horizons of 
perception and knowledge, and of broadening the participation base in 
civic life. These aspirations are met partially; however, the 
public seems to attain the threshold of commitment quickly and then 
retires almost as quickly into complacencry, preferring to be enter-
tained than educated. Despite the cguantity and quality of news and 
current affairs items, it is unlikely that enduring links of sympathy 
or commitment are forged between the public and the decision-making 
processes and the decision-makers. Lazarsfeld and Merton (1950), in 
coining the expression 'narcotizing dysfunction', have drawn attention 
to the likelihood that the act of receiving information easily might 
become a substitute for genuine democratic participation. Groombridge 
(1972) has extended the description of the dilemma. With particular 
reference to the impact of television, it is probably accurate to 
suggest that the public's awareness of current affairs has been 
heightened, but the skilled presentation of the programme has 
(44) Jacobson (1969). 
(45) McQuail et al. (1972) p. 138. 
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transformed concern into detached interest, which has in turn been 
translated into a reaction to a spectacle - to react to but not to 
become involved with. 
Difficulties of a different kind beset the use of the local press as 
a medium in citizen participation. The most fundamental problem is 
the determination of the source of the reports which are published; 
two alternative solutions are possible. One solution would seem to 
be the development of a congenial relationship between planners and 
journalists, with the latter undertaking the role for which they are 
most suited, composing their materials from information supplied 
formally or informally from specially convened conferences or working 
lunches. As a result of some untoward experiences, some planning 
authorities have pursued the alternative solution and published their 
own news-sheets. The principal difficulties attending this solution 
have been the lack of competence amongst planners in the peculiar 
writing-style which is required for material intended for a general 
readership. As a result, the content has often been inadequate. 
The various constituents of the media each exhibit problems which 
would tend to frustrate any attempt to provide meaningful contributions 
to the planning process. This represei 
inadequacies in the participation process. 
resents one of the serious 
(46) Stringer and Plumridge (1974) 
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THE NEED FOR A SPECIALIST PLANNER 
If the programmes of citizen participation are to be developed and 
sustained in a productive and positive fashion there is a clear need 
for planners with special communication skills. The emphasis is 
placed here on the need for the special skills in the planner because 
it is this particular role which is located between the consuming 
citizens and the prescribing politicians; thus, whether the planner 
is engaged by 'city hall' or by identifiable citizen groups, his 
activities and attitudes are located centrally in the democratic 
process. However, there is room for doubt that planners are yet 
generally equipped to fill this focal role in the practices of 
citizen participation, particularly if the requirement is for planners 
who are technically competent, politically astute, psychologically 
sensitive and sympathetic. There is a need for possibly three types 
of planning liason; firstly, there is scope for the public relations 
exponent, adept at most if not all of the facets of the communication 
trade - speech, exhortation, response, report writing, graphics, 
confidential consultation, personal projection, and so on. A second 
type of liason might be a 'participation-planner', a person both 
technically and politically competent, capable of enjoying the support 
of both the planning agency and the citizenry. Perhaps this type of 
liason is the most difficult to find, because of the role character-
istics which include limitless patience, endurance and tact, and a 
faultless command of the profession and the ethics of planning. The 
third type of liason would be the advocacy planner, to which much 
consideration has already been given. 
A diversity of published accounts of the current scope of competence 
of the planning profession nominate several consistent deficiencies: 
the more serious deficiencies would seem to relate to 
* an inadequate appreciation and application of the 'systems 
approach'; 
* an inadequate degree of competence in mathematical techniques; 
and 
(47) Chapter 5. 
* a lack of systematic preparation for practices of participation. 
With respect to the third of these it is not possible to specify with 
unshakable precision a catalogue of qualities or characteristics 
which may be considered generally necessary in any type of planning 
liason. However, in addition to the skills of communication and 
diplomacy there is some consistency in the nominated character-
istics; these include 
* some specialist attributes in graphics; 
* maturity; 
* acceptability to the community; 
* freedom from the taint of self-confessed elitism; 
* freedom from action as an agent for particular interests; 
* professional credibility; 
* personal charisma. 
If any level of government is to seriously address itself to the 
matters of participation it should be prepared to augment its planning 
staff with specialist communicators who are also competent planners. 
Research has shown that many planning schools, in Britain at 
least, are not training their students in the range of skills and 
attitudes necessary to equip them for practices of citizen partici-
pation. 
There are two further complicating factors; most planners in senior 
positions were trained and gained their experience at a time well 
before the euphoria for citizen participation gained significant 
moment, and, in any event, many planning agencies are not aware of 
the most suitable professionals to engage for the participation roles. 
Before any planning agency, at whatever level of operations, embarks 
upon a programme of citizen participation, there is a clear responsi-
bility for it to conscientiously (a) assess the demands upon the 
existing staff such a programme might make, (b) review the competence 
(48) Fagence (1975b). 
(49) For example, NIPC (1973), Schon et al. (1975), 
(50) Fagence (1975c); Appendix 3-
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of that staff to conduct the programme and to discharge the myriad 
responsibilities, and (c) acknowledge the need to remedy any 
deficiencies. To properly staff the planning team to implement the 
participation exercise is an obligation the local authority auto-
matically assumes through the spirit of prevailing legislation in 
most planning systems. 
The general lack of specialist planners in the matters of communica-
tion with the community is a serious impediment to the introduction 
of any programme of citizen participation. 
THE REQUIREMENT OF TIME 
Most planning activities are undertaken within a time-brief which is 
insufficient to allow the achievement of a unilateral degree of 
satisfaction in each of the survey, analytical, consultative, creative 
and evaluative phases of the planning process. In order to render the 
achievement both more ordered and likely, resort is being made 
increasingly to project evaluation charts and a diversity of critical 
path and management networks (DOE, 1971). Despite these attempts to 
rationalize the decision-making process, and to apportion the time 
which is available between the expected actions, the introduction of 
citizen participation to the process has necessitated a prolongation 
of most of the phases, or it has seriously interrupted the precon-
ceived smooth flow of activities, causing the process to lurch from 
phase to phase. This assessment is based upon an interpretation of 
the impact of citizen participation in a number of regional and 
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metropolitan studies ; however this assessment does not imply any 
judgement on the resulting prolongation of the planning process, nor 
on the quality of the planning decisions which are a consecguence of 
citizen participation. There is a distinct lack of definitive 
evidence of the effects of the commitment to participation programmes. 
There need not be a prolongation of the duration of the planning 
process if the time taken to complete each of the conventional 
planning and participation tasks is limited to that which is necessary 
(52) 
rather than that which is expedient. 
The planning process is frecguently criticized by laymen for its 
length; those used to working within its conventional and expected 
time constraints and delays can adjust to the frustrations, but the 
less experienced participants readily fall prone to the exasperations 
which devolve from a lack of understanding of the intricacies of 
(53) planning and of the inevitable 'promise-delivery gap'. The 
involvement of citizens in something which is not 'action', but which 
is preparation for action, is a difficulty for those participants and, 
by repercussion, all the others. There is general agreement that the 
planning process needs to be accelerated rather than further retarded 
by the introduction of a ccmplicating and prolonging series of 
consultations, and various statutory and non-statutory means have been 
introduced into different planning systems to achieve more speed. 
It is recognized that the prolongation of the decision-process may 
disadvantage the participants and the non-participating mass public; 
for example, the uncertainty of the outcome of a decision may increase 
planning blight, or it may disadvantage sections of the community 
needing certain development or others hoping that the proposed 
development will not occur. 
(51) For example, the seven studies described in Boyce, Day and 
McDonald (1971), and documentation relating to the Los Angeles 
Goals Program and the South Hampshire Structure Plan. 
(52) The more extensive use of corporate management and project co-
ordination techniques in English local government has revealed 
the time-elapse necessary to undertake nominated tasks, and 
this time evaluation has exposed in many cases a time-latitude 
to accommodate further dialogue, further refinement of the data 
or recommendation, additional steps or a shortened process. 
(53) Tacoma (1971) . 
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The problem of the likely prolongation of the planning process has 
several inter-related dimensions; firstly, and at the most simple 
level, the actual involvement of a mass public is likely inevitably 
to prolong the planning process; secondly, because of the dialogue 
nature of participation, with its exchange of responses, feedback and 
revision, the progression of the process becomes inescapably 
hesitant, stuttering and fragmented; the cohesion of the process is 
upset, thirdly, by the need to accommodate periods during which the 
lay participants may receive and digest information preparatory to 
making a response in one form or another; fourthly, during the phase 
of public digestion of information, the planning process can only 
proceed along the less sensitive 'fronts', thereby introducing the 
possibility of a mismatch of phases of the plan; with the arena for 
objection, representation, criticism and comment opened to the public, 
the planning process becomes hindered, fifthly, by the obligation on 
the planning agency, to respond to each submitted lay observation; 
sixthly, being less concerned with urgency in the context of an ongoing 
decision-process, lay participants are liable to unconsciously impede 
progress by the lax way in which they respond to invitations to 
participate, and the imposition of a time quota would do no more than 
ensure that the volume of late responses would be high. At the root 
of most of these problems is the likelihood that it is the low 
competence level of the lay participants which frustrates the rate 
of progress of the decision-process; for example, in addition to the 
exposure of the particular planning issues, it is frequently necessary 
for those issues to be explained and related to a more general 
planning context if there is to be a serious expectation that the 
public response will be rational and relevant. 
In an evaluation of the experience of a number of participation 
exercises, it has been reported that the plans to emerge from the 
participation exercises were the subject of little change as a result 
of the expenditure of considerable effort and time on the strategies 
(54) 
of citizen involvement. It may be posited, therefore, that it is 
the planner who gains from the experience of participation by the 
extension of his perceptions, rather than the lay participant who 
(54) Scarlett (1971) . 
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might have been expected to have developed a heightened awareness of 
community matters in general, and planning issues in particular. 
This position is supported and reinforced by the common practice of 
local planning authorities in Britain to specify the phasing of 
deliberations on the development of a plan, in so doing applying 
pressure to the public and the voluntary labour in the interest 
groups to come to a decision in each phase through scarcely adequate 
consideration, committing a less than well-considered response to, 
at least, achieve a submission. This resort to expediency, though 
prejudicial to the spirit of democracy, is necessary because of the 
time constraint on decision-making and the inevitability of making a 
decision. 
The spectre of prolonging the process, of inviting delay by extending 
the inventory of participants and of achieving little measurable 
improvement commensurate with the expenditures of time, money and 
psychological and physical effort, is a deterrent to the introduction 
of anything more than token participation. Neither the plan-making 
agencies nor the lay citizen participants can really afford the time 
which is required to implement a meaningful programme of participation; 
the competition for the time of all participants renders expediency 
and tokenism the more feasible courses of action. 
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THE COMMITMENT OF MONEY 
Programmes of citizen participation necessitate considerable commit-
ment to augmented resources of staff, time and money. 
The Skeffington Committee (1959) was cognisant of the cost element in 
participation, but it proved to be reluctant to set out cost guide-
lines. It reasoned, for example, that the variation between 
planning agencies in respect of their population, area, financial 
resources and so on would defy any posited cpiantitative yardstick, 
and that the entire matter was rendered even more complicated by the 
diversity in nature and scope of planning situations. Two cases were 
considered in the appendix to the Report, and brief mention will be 
made of them in the following paragraphs. 
In addition to the costs accruing to a planning agency because of its 
own activities, there is the possibility that the authority may 
underwrite certain costs incurred by the lay participant groups. This 
additional cost burden might often be the culminating argument against 
the indulgence in meaningful participation by the local authority. 
The increased costs likely to be incurred by some or all of the 
participant groups would be attributable possibly to: 
* the need to hire specialist staff or advocates, or the simple 
requirement of more staff to cope with increased demands of 
the participation dialogue; 
* the lengthened time-scale, with the attendant possibility of 
manipulated delays, both of which have a cost expression; 
* the need to indulge in the preparation and production of special 
publications, either inviting a dialogue, or explaining a 
particular point of view; 
* the occasional situation demanding a 'rush job' which might 
result in overtures for, or expectations of, additional payment 
at augmented scales; 
the indulgence in experimentation, either simply with convention-
(55) Skeffington (1959) paras 215-220. 
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al publicity means, or more innovatively with purpose-designed 
media presentations and publications; 
* the demands for additional space (or space at all) for the 
workforce in the programme, for the storage of materials, for 
the display of viewpoint-relevant materials. 
The expenditure on participation programmes is likely to be influenced 
by a number of interacting factors. For example, one of the initial 
factors of control will be the extent of commitment to the philosophy 
of participation and a carte blanche acceptance of the inevitability 
of contributing considerable sums of money if the cause is to be 
implemented in a meaningful fashion. Experience will influence the 
expenditure, in that, in the accounting process of 'value for money' 
if the cguantitative expression of participation has been low and 
there has been a tendency for any that did transpire to be principally 
obstructive, it would be understandable for a local planning authority 
to be reluctant to commit much of the local rate and taxpayers' money 
to provide a platform for groups considered to be less than generally 
representative. 
In the generation of the account for a citizen participation programme, 
there is a likelihood of either omitting the costs incurred by the 
programme in respect of those items of materials and labour considered 
to be utilized in general planning activities, or of double-counting 
them. For example, in the three studies reported by Skeffington, 
there is cause for the suspicion that the total of man hours 
attributed to the participation exercises seriously underestimates the 
time taken to prepare for the programme, and therefore considerably 
understates the likely cost-equivalent. The range of cost-contributory 
factors would be likely to include man-hours, rental of premises for 
display purposes, materials for display, media advertisements, 
travelling costs and remuneration, consultations with the public, 
interest groups and districts, preparation and production of publicity 
materials to facilitate simultaneous exposure in different locations. 
A number of planning agencies have attempted to reduce the total costs 
of a participation programme to a per capita sum; but, this pro-
cedure is not a useful exercise, not only because of the invariable 
psychological harm this calculation may have on the institutional 
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participants, but also because it seriously understates the disguised 
'involvement' of many people reached by the publicity and propaganda, 
some becoming educated in planning matters, others having their fears 
of the future allayed, and still others being encouraged to interest 
themselves generally in community activities. 
It is possible that the prosecution of any lengthy daytime or evening 
participation programmes might entail the consideration of reimburse-
ment to the participants. In most juror selection systems, the 
employers are generally obliged to release their employees and not to 
occasion them financial hardship; however, in some participation 
events, it might become necessary to reimburse the participants for 
travel and exceptional expenses, to cover the likelihood of lost 
earnings, or to underwrite the wages or salaries at their source. 
The prospect might be, therefore, to cover the costs incurred by lost 
1 u-,^ ^ (56) 
wages, travel, child-care and so on. 
The entire matter of costs is complex, but it is likely that an 
awareness of the extent of it will evolve through time as the 
participants, through experience, become capable of quantifying in 
monetary terms the range of expenses incurred by the various 
activities which might collectively constitute a meaningful parti-
cipation expression. At the present time, there is a conspicuous 
lack of substantive data on the costs of participation. The reasons 
for this are most likely to be associated with the difficulty of 
separately identifying and allocating general planning costs between 
a number of schemes, and of taking into account the costs incurred by 
other than planning in the local authority; but the lack of serious 
cost appraisals might also be a product of political expediency. 
Most of the relevance of this brief discussion on costs has been to 
local planning authorities. Although the preparation of a cost 
budget should be more simple for each lay participant or interest 
group, much of the time, energy and material costs (and some 
advocacy costs if suitable professional expertise is available within 
the ranks of any group) may be deliberately omitted. There is 
reasonable cause for the suspicion that if there was a greater 
(56) NIPC (1973) . 
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awareness of the money costs of undertaking a substantial participa-
tion programme this area of impediment would be even more significant, 
and there might be a more serious assessment of the benefits 
allegedly accruing from the pluralist decision-making form. 
CONCLUSION 
The examination of matters 'located' at the third level of specificity 
has been deliberately more brief than that of the previous two levels. 
The extension of considerations to this level has been made 
essentially to demonstrate the suitability of the specificity frame-
work for exploratory research in the subject of citizen participation 
in planning. However, the six matters considered in this chapter 
have been derived from the examinations conducted through chapters 3 
to 6. 
Further investigations of the substance of the matters at this level 
of specificity would be a necessary pre-recguisite to the definition 
of other matters at this level or to the derivation of matters 
appropriate to fourth and subsequent levels of specificity. 
The possibilities of generating further matters for investigation, 
which, when aggregated with those considered in this thesis, would 
reveal the nature of citizen participation in planning, are discussed 
in the final chapter. 
PART 3 ? AN EMPIRICAL INVESTIGATION AND CASE STUDY 
In the single chapter (8) of this Part, there is a record of an 
empirical investigation of planning and citizen participation in 
planning in Brisbane coincident with the Lord Mayoralty of Clem Jones 
(1961 to 19 75) . This investigation may be interpreted as the 
pragmatic counterweight to the essentially theory-based considerations 
and examination of the five preceding chapters. 
CHAPTER 8 
AN EMPIRICAL INVESTIGATION - PLANNING AND CITIZEN 
PARTICIPATION IN PLANNING IN BRISBANE, 1961 TO 19 75 
INTRODUCTION 
The investigation recorded in the preceding chapters of this thesis 
has concentrated on the consideration of essentially theoretical 
matters, although there has been some leavening of the theory by 
description of participation techniques in use in Chapter 6. 
In the adoption of this process of examination, the various considerat-
ions have contributed cumulatively to the examination of the basic 
research proposition set out in Chapter 2. It is appropriate at this 
point, before attempting a summation of the principal matters to have 
emerged through the investigation, to examine some of the practical 
manifestations of the previously discussed theory by means of a case 
study. The use of the case study should reveal the degree of 
congruence between particular and general (or theoretical) circumstances, 
factors and considerations; in addition, the case study reported in 
this chapter is set in the planning and political context of Australia. 
As a result of the availability of both the general (theoretical) and 
particular (case study) studies, the research recorded in this thesis 
may contribute to both the general and the particular studies of 
citizen participation in planning. 
The use of the case study method in research is not regarded as 
wholly satisfactory. There are two principal areas of problems; 
firstly, there is the lack of certainty about deriving acceptable 
generalizations from any number of case studies, and secondly, there 
is the persistent failure of many case studies to be related 'back' 
in any scientific manner to the core area of study. 
(1) For example, it has been suggested that "as more and more case 
studies are written, readers are overwhelmed by details. 
Case-writers ... often resist the codification of their 
findings in any but the most primitive ways." Polsby (1963) p. 4, 
There i s cer ta in ly a growing volume of case s tudies in the general 
subject area considered in th i s research, but there i s very l i t t l e 
which may be ser iously considered as contr ibut ing in a meaningful way 
to the development of theor ies of p o l i t i c a l behaviour in the context 
of planning. The case study presented in t h i s chapter, whi ls t not 
direct ly contributing to any sophis t ica ted development of such 
theories, i s fashioned to afford some usable empirical evidence 
against which the basic research proposi t ion may be ' t e s t e d ' , and 
as prac t ica l demonstration in an Austral ian context of matters 
previously considered in an unspecif ic or largely Anglo-American 
context in Chapters 3 to 7. 
The case study i s concerned, in sequence, with considerations r e l a t i ng 
to 
* the nature and processes of planning in Brisbane; 
* the political nature of community decision-making in 
Brisbane, with particular reference to the impact of 
the Lord Mayor in the period 1961 to 19 75; 
* the participants in the Brisbane planning process; 
* the means used in Brisbane to achieve citizen involvement 
in planning. 
In working through the case study, every effort has been made to 
identify those matters which are in accord with the general proposi-
tions discussed in the previous five chapters, those which seem to be 
peculiar to the Brisbane experience, and those which require further 
study before they might be considered suitable elements in the 
development of a general theory of political behaviour in the context 
of planning. With respect to the problems of case studies in 
general, and the Brisbane study in particular, it is necessary to 
caution against the drawing of inferences from evidence which is not 
sufficiently corroborated (e.g. information culled from personal 
interviews), is biased (e.g. information from newspaper sources), 
or which is inadequate to permit the drawing of meaningful conclusions 
Many researchers have found the political environment of Brisbane to 
(2) 
be almost impenetrable. By extending the range of the methods of 
(2) For example. Tucker (19 73) pp. 7-10. 
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enquiry, it has been possible to discover and then consider some 
matters in this subject area which have not been previously so 
extensively examined, or examined in an integrated way. The cumulat-
ive result accords with the preferred research method of the behavioural 
sciences, that a 'picture' of the subject under investigation emerge 
seriatim and that the interpretation of the emerging 'picture' is 
related to basic research in the area rather than to performance in 
(3) the peculiarities of the case study per se. 
The context of the Brisbane case study 
There are three factors of particular significance to the development 
of the context in Brisbane for planning and citizen participation; 
these are: 
* the progress of Brisbane towards metropolitan status; 
* the evolution of a particular and peculiar political and 
organizational system; and 
* the overwhelming influence of the Lord Mayor on the city and 
its administration. 
Robson (1966), a widely respected commentator on metropolitanism, has 
reported that the principal features of metropolitanism are the 
unrestricted expansion of the 'central' city, the immense spread of 
suburbs and outlying settlements of various kinds, and the coalescence 
of these settled areas to form one largely undifferentiated area of 
urban development. These urban growth characteristics almost 
invariably generate problems of spatial organization, identity, 
provision of basic utility and welfare services, inter-area trans-
portation, funding of essential and prestigious projects, inter-
agency conflict and competition. 
(3) As set out, for example, in Hillway (1964), Chapter 16. 
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The area presently administered by the Brisbane City Council 
(approximately 1220 sq kms) has experienced three phases of 
organizational response to the progress towards metropolitan status. 
In the period 1859 to 1879, the core of the Brisbane area experienced 
administration by a single municipal authority. As growth occurred, 
outlying settlements progressed towards recognition of their own 
administration, so that in the period 1880-1924 the growing Brisbane 
area was administered by a number of different municipalities and 
other joint-boards. However, since 1925, the greater Brisbane area 
(4) has been directed and controlled by a single compendious authority. 
Of particular relevance to the subject of this thesis is the period of 
governmental extension since the enactment of the City of Brisbane Act, 
1924. 
In the par l i amenta ry deba tes of the pe r iod on the proposed l e g i s l a t i o n 
i t i s pos s ib l e to i d e n t i f y the p e c u l i a r f e a t u r e s of i n c i p i e n t me t ro -
po l i t an i sm to which r e f e r e n c e i s made i n modern d i s cus s ions of t h e 
phenomenon. For example, i t was advocated t h a t t h e a rea of g r e a t e r 
Brisbane, 
* r e f l e c t e d an emerging community of i n t e r e s t , whose focus was 
the cen t re of B r i s b a n e ; 
* incorpora ted o u t l y i n g d i s t r i c t s incapab le of developing t h e i r 
own i d e n t i t y i f they were to be permanently divorced from the 
' c e n t r a l ' c i t y ; 
* was convenient to f a c i l i t a t e and accommodate the p r o v i s i o n of 
e s s e n t i a l p u b l i c u t i l i t y s e r v i c e s , whereas cont inued f ragmenta t -
ion of r e s p o n s i b i l i t y would be to the de t r iment of t he 
p e r i p h e r a l d i s t r i c t s . 
A was necessary to cope wi th the v a r i o u s r e s p o n s i b i l i t i e s then 
discharged by a d i v e r s i t y of ad hoc and j o i n t boa rds ; 
(4) The e v o l u t i o n of munic ipa l government i n Br isbane has been 
comprehensively recorded i n , for example. J o l l y (1929) , 
Robinson (1957) , Greenwood and Laver ty (1959) , Laverty (1968; 
1971). 
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* would ensure adequate funds, and provide a sufficient 
professional challenge, to ensure the attraction of competent 
specialist staff; 
* would be conducive to efficient strategic land use planning. 
With the passing of the City of Brisbane Act, 1924 
"the (State) government had created a compendious 
authority with potentially extensive powers and had 
given it the opportunity to evolve a city administra-
tion which would eliminate the overlapping, 
duplication, waste and inefficiency inherent in the 
system of multiple authorities it replaced. Moreover, 
amplitudinous powers, administrative competence and 
financial strength were expected to lead not only to a 
greater use of experts, but also to much greater public .,. 
interest and participation in metropolitan government." 
Planning in the greater Brisbane area before the Act of 1924 was 
substantially a matter of applying rudimentary controls on develop-
ment. However, in the period preceding the Act of 1924, planning in 
the Brisbane area was beginning to be influenced by the general 
worldwide interest in planning and the garden city movement in 
particular; but, the result of this emerging interest was no more 
than the incorporation in the Act of 1924 powers to make, and the 
responsibility to discharge, ordinances concerned with "planning, 
development and embellishment." 
In Australia town planning is primarily the concern of State (k)vernment, 
but Brisbane has had delegated to it planning powers and responsibilities, 
subject only to confirmation by the State Government. This situation 
has contributed to the tension which exists between the State 
government and the city council. However, this situation would have 
been predictable because of the regularity of its occurrence through-
(5) These are amongst the features of metropolitanism referred to in 
the report of Queensland Parliamentary Debates, Vol. CXLIV, 
pp. 1001-1003. 
(6) Laverty (1970) p. 43 (my emphasis: M.T.F.). 
(7) Section 36 (2). This approach to planning persisted with little 
variation until the 1960's, from which time the City Council has 
been required to produce strategy plans. 
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out the world. In all countries where there is a federal system of 
government (i.e. a three-tier system of national, regional or state, 
and local government) the tendency is for the national government to 
steadily increase the scope of its activities and the extent of its 
powers. The inevitable result has been that the prestige and power 
of the middle tier has come iinder pressure, without the scope of its 
responsibilities being diminished. To compensate for the threatening 
loss of influence, state governments tend to exert their own pressure 
downwards into the domain of local government. However, the 
possibility of extending its power into local government is severely 
challenged by large metropolitan centres whose economic resources 
and prestige rival those of the state level of government. The 
challenge, and the accompanying tension are both heightened if the 
population distribution of the state is highly concentrated into a 
single major metropolitan area. Thus, the metropolis and the state vie 
with each other for power and authority, the outcome being largely 
dictated by the similarity or difference between political parties 
controlling the city council and the state legislature, the degree 
to which representation in the legislature accurately reflects the 
distribution of population in the state, and the political personal-
ities most involved. 
As Brisbane consolidated its position as the metropolitan centre 
of the State, a conflict developed which became multifaceted, 
involving the changing kaleidoscope of political parties at both 
state and city levels, the emerging contest between the Lord Mayor and 
the State Premier, and the changing 'rules' of planning imposed on 
the city by the State legislation. This changing pattern of 
influences affected the representativeness of planning in Brisbane. 
For example; 
* despite the confusion wrought by frequent changes in nomenclature, 
voters in Brisbane have almost consistently had the opportunity 
to elect one party or another to control the city council with 
some degree of fore-knowledge of their respective approaches 
to planning through their policy documents and practice in-
office; 
342 
* no-matter which political party has controlled the city council, 
the planning powers and system available to it have been 
delegated largely from a politically hostile State government. 
(This has been particularly true throughout the period used as 
the frame of reference in this case study (1961-1975).); 
* personal and ideological antipathy between the Lord Mayor and 
the State Premier has significantly influenced the conduct of 
planning in Brisbane, contributing to the revision to the 
procedure for electing the Lord Mayor imposed on the electors 
of Brisbane by the State Government for the elections in 19 73; 
* in order to marshal forces to compete against the State Govern-
ment, the city council (and particularly the Lord Mayor) has 
occasionally succumbed to "the covetous eyes of the party 
, . „ (8) 
machine ; 
* as the power of the Lord Mayor grew the extent to which the 
aldermen could successfully argue the case for their 
constituents was reduced; 
* the influence of community groups, and particularly those 
supported by professional experience and expertise, was 
determined by the extent to which the planning and development 
process was dominated by the Lord Mayor, and the extent to 
which those groups seemed to attract support from the State 
parliamentarians; 
* the opportunities for citizen participation in the planning 
process in Brisbane have been largely restricted to the 
formal situation of plan exhibition, lodgement of objections, 
and the making of representations through the ward 
1^ (9) aldermen; 
(8) Slaughter (1967) p. 20. 
(9) The 19 76 modified town plan, as submitted to the State government, 
incorporated references to lay involvement beyond the scope of 
the 'advisory committee' (B.C.C., 1976, p. 66). 
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* State government attempts to democratize the decision-making 
process in the formulation of the Brisbane town plan by 
instituting the procedure for the creation of a citizen's 
advisory committee became progressively discredited, 
particularly because of the allegation of its susceptibility 
to political manipulation by the Lord Mayor ; the 
statutory requirement was repealed by a statutory amendment in 
1976, action which effectively deprived the planning process 
of any constructive ilay input before the release of the 
Council's plan to public examination. 
These matters, and others similar to and derived from them will be 
referred to continually throughout this chapter. 
The broad powers in respect to planning which have been delegated to 
Brisbane by the State Government in a series of enactments and 
amendments since 1924, have produced a very formal code and framework, 
but have done little to promote what have become acceptable standards 
of modern planning practice elsewhere in the developed world. The 
State government's conservative approach to planning was, however, 
sufficiently flexible to accommodate the manipulations of a series 
of reforming city administrations. 
In the period since 1924 the evolution of the council's administrative 
structure has resulted in the development of three inter-linked 
components of city government: 
1. the boards of council (chief) officers, constituted on the 
basis of council responsibilities; 
2. the standing committees of the council, composed of 
aldermen, who have been advised by the appropriate 
professional departmental staff; and 
(10) City of Brisbane Ordinances Chapter 8, clauses 8-22 (See 
Appendix 6). 
(11) Hinze (Minister for Local Government). Speech on the First 
Reading of the City of Brisbane Town Plan Modification Bill, 
Queensland Parliamentary Debates, 13 April 1976, p. 3687f. 
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3. the council 'cabinet' - the Establishment and Co-ordination 
Committee, composed of the Lord Mayor, Vice Mayor, and the 
chairmen of the standing committees. 
As an extension of the conventional system of influence in city 
government, there developed under the Lord Mayoralty of Clem Jones 
(1961 to 1975) a particularly powerful administrative-political 
structure composed of 
* the Lord Mayor, 
* the council 'cabinet* requiring its decisions to be confirmed 
by the full council of aldermen, 
* the town-clerk-city administrator, 
and, with particular influence to the concept of planning, 
* the Planning Advisory Committee. 
Throughout the evolution of modem Brisbane, that is since 1925, and 
particularly in respect to planning and development, the role 
perceived by and discharged by each Lord Mayor has been a crucial 
factor. This is particularly true of the period of the Lord Mayoralty 
of Clem Jones (1961-1975). The pervasive influence of Jones on the 
conduct of planning, and especially on the opportunities afforded 
citizen participation, is examined in passim throughout the remainder 
of this chapter. 
The Method of Investigation 
The purpose of the empirical investigation reported in this chapter is 
to provide a case study of evidence to complement the essentially 
theoretical perspective of the research recorded in the preceding 
Chapters. It has been suggested that the scientific case study 
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"amounts in essence to a careful analysis and thorough 
examination of the life and behaviour of one ... rio) 
'case'". ^^ '^' 
The research design of this case study, as with most, strives to 
record the 'case' as accurately and comprehensively as possible; 
thus, the effort has been 
* to accurately record the experience of participatory 
planning in Brisbane; 
* to document the evidence in such a way as to facilitate 
separate and independent verification; 
* to identify matters which are unclear and which need 
further investigation; 
* to identify those sources and areas of information which 
persistently frustrate the development of a comprehensive 
'picture' of the performance of city government in 
Brisbane; 
* to work towards a summation and analysis of the 
assertainable information, so as to contribute in some 
way to the development of behavioural theory in this area 
of study; 
* to reference the information collected to the previously-
composed analytical device - levels of specificity. 
The aim, pursued consistently throughout the empirical study, was 
to concentrate on the dynamic elements of the planning-political 
process in Brisbane. 
From the methodological statements of research studies concerned with 
some matters of public administration and politics in Brisbane there is 
clear reference to the frustration encountered in the collection of 
(12) Hillway (1964) p. 238. 
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usable information, and experienced particularly through the lack of 
(13) 
co-operation of important personal sources of information. 
In the process of investigation in this case study, of which the 
evidence is recorded in this Chapter and some appendices, a research 
design was composed specifically as an attempt to reduce the degrees 
of frustration encountered by other researchers. This aspiration was 
rendered more achievable because the principal dynamic element - Lord 
Mayor Clem Jones - had relinquished office by the time the empirical 
investigation had commenced, so that some council officers (past and 
present) and some other participants in the planning process considered 
themselves to have a greater degree of freedom to divulge information 
and opinions than might otherwise have been the case. 
The empirical record in this Chapter has been based on the following 
sources: 
1. a personal interview with Clem Jones, a series of 
exchanged letters, and reference to the taped 
(14) 
recording of a six-hour interview; 
2» a series of personal interviews with some of the 
principal council officers who served in senior 
positions during the Lord Mayoralty of Jones -
including those responsible for some planning 
functions and the one time Town Clerk/Chief 
Executive/Executive Advisor, J.C. Slaughter; 
3, various written communications with Council 
aldermen; 
4. a personal interview with the Chairman of the 
Commission of Inquiry into Subdivision, Use and 
Development of Land (1967), Sir Arnold Bennett; 
(13) For example, Tucker (1973) pp. 7-10. 
(14) The tape of this interview remains in the possession of Clem 
Jones , 
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5. a series of interviews with State government officers 
in the Department of Local Government; 
6. official documents of the City Council, including 
the Lord Mayor's policy statements, 
- the Annual Reports, 
- Report of the Greater Brisbane Town Planning Committee 
(1961), 
- Statement of Intent, accompanying the 1975 plan 
submission; 
7. media reports and commentaries, principally from The 
Australian, and the Brisbane Courier Mail; 
8. private papers of particular participants (such as 
-, . . X (15) 
advisors to elected representatives); 
9. personal interviews with members and representatives 
of community groups and advisory bodies referred to 
in the study (including the Planning Advisory Committee); 
10. research studies and theses concerned with varies aspects 
of the operations of the City Council, including Cox 
(1968), Fletcher (19 77), Hazell (19 72), Laverty (1968), 
Toms (1972), Tucker (1973); 
11. Queensland Parliamentary Debates; 
and 
12. various public documents and private reports referring 
to particular planning episodes in the period of the 
succession of Jones administrations. 
(15) To retain the degree of confidentiality required by the sources 
of information, names and particular file records have not been 
specifically recorded in this thesis. However, an attempt has 
been made to achieve verification and the necessary levels of 
credibility by recording corroborating evidence from Parliamentary 
Debates. 
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The Empirical Record. In the presentation of the record of the 
performance of community decision-making in the peculiar political 
style of Brisbane coincident with the Jones administrations the 
available information has been assembled to facilitate reference to 
the previously-drawn analytical device of the levels of specificity, 
although there are few occasions on which there have been precise 
indications of which 'piece' of information refers to which level of 
specificity. Rather, the information is presented in an aggregated 
form which relates conveniently to the components of the political 
system prevailing in Brisbane during the Lord Mayoralty of Jones, 
Thus, the empirical record treats, 
a) the nature and processes of planning in Brisbane; 
firstly, with an historical overview of the period 
1925 to the approval (in 1965) of the 1961 Plan; 
- and secondly, the processes of the plan-making 
exercises of 1969 and 19 74/75; 
b) the political nature of community decision-making 
in Brisbane, 1961 to 1975; 
firstly, with an examination of the involvement 
of the City aldermen; 
secondly, with a brief review of the Council 
administration (i.e. the council officers); 
then, with an examination of three sectoral of 
community groups, (B.D.A., R.E.P.A., and the 
academic fraternity); 
fourthly, with an examination of the role of 
particular advisory committees (including the 
Planning Advisory Committee of the Council); 
fifthly, a critical assessment of the role of 
Lord Mayor Clem Jones; 
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and finally, a synoptic assessment of the means used 
to solicit citizen participation in the plans of 
1961, 1969 and 1974/75, 
This formula satisfies the three primary goals of case study research 
(Golembiewski, 1969), and particularly the third of them, which 
requires the empirical evidence to accord as closely as possible 
with a previously-drawn analytical framework. 
THE NATURE AND PROCESSES OF PLANNING IN BRISBANE 
(Note: Some matters, treated summarily and in a particular historical 
context in this section are considered in more detail in later sections.) 
The special problems of planning in Brisbane are derived largely and 
cumulatively from 
* the great territorial extent under the single local 
government jurisdiction (1,220 sq. kilometres); 
* the diversity of physical terrain, with the dissection of the 
city by the meanders of the lower reaches of the Brisbane 
River and its tributory streams, and the inclusion of areas 
of scenic value and mineral resource value; 
(16) Golembiewski: et al. (1969) p. 56. 
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* the associated diversity of environmental conditions and 
opportunities, contributing to the sources of conflict 
between the forces of real estate development and those 
of environmental conservation; 
* the complex multiplicity of functions as a major urban 
centre, a regional/metropolitan centre, and as a State 
capital; 
* the population-concentration domination of the State 
(46.48% in 1966, 47.50% in 1971, 47.01% in 1976); 
* the inconsistent relationship between the City Council 
and the State Government, particularly personified in 
the relationships of the Lord Mayor with the State 
Premier and the State Treasurer, but also evident through 
(18) the record of the Queensland Parliamentary Debates; 
* the increasing problem of achieving adequate political 
representation for the city's residents as the number of 
ward Aldermen has been reduced and the population of the 
• . • A (19) 
city increased; 
* the uneven commitment to professional standards of planning. 
Despite these special problems, and others derived from them, planning 
in the city of Brisbane in the period since the .creation of the single, 
multi-purpose authority has reflected general intentions to pursue 
'comprehensive planning'. 
(17) These percentages relate to the Brisbane Statistical Division as 
defined in the 1971 Census (Bulletin 6, Part 9, p. 2). 
(18) This matter is developed further later in the Chapter. 
(19) For example, the average population constituency of the 28 
aldermen in 1960/61 was 21,155; by 1975/76, the average 
constituency of the ^  aldermen was 33,178. 
(20) This is reported in Laverty (undated), Fletcher (1977). (It 
is considered briefly in the following paragraphs.) 
An Historical overview, 1925 to the approval of the 1961 Plan 
Within the context of the general intention to pursue comprehensive 
planning, there has been an uneven commitment to town planning in 
Brisbane. This situation has been created largely by (a) the 
differential political commitment to town planning, (b) the 
antipathy prevailing throughout the period since 1925 between the State 
Government and the Brisbane City Council (mainly, but not exclusively 
at the elected member level), perhaps at its most extreme during the 
period of the Lord Mayoralty of Clem Jones and the State Premiership 
of Job Bjelke-Petersen, and (c) the inconsistency of the availability 
of appropriate town planning technical skills in the City Council 
administration. 
The impact of these three inter-related matters will be considered 
in more detail in a series of subsequent sections in this chapter. 
This section, organized as a chronological assessment, examines the 
conduct of planning in Brisbane in the period 1925 to 1965. 
Planning in Brisbane: 1925-1944. There was an early recognition 
of the importance of town planning to the future of Brisbane. The 
Queensland Town Planning Association - a 'loose',organization composed 
of a variety of professional people and businessmen interested in the 
general matters of town planning - proposed to the newly formed City 
Council during its first months in office that the Council should: 
•k 
* 
appoint a town planning officer; 
prepare a town plan; 
create a planning commission, to be composed of city council 
offleers and members of the Association. 
This initiative contributed to the appointment of a full-time town 
planning officer to the city administration (October 1925) , and the 
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(21) 
creation of a planning department (early in 1926). The principal 
tasks set for the newly created planning department were to prepare a 
set of ordinances to control subdivisional development, and to carry 
out a civic survey preparatory to the formulation of zoning ordinances 
and a zoning scheme, eventually to contribute to the preparation of a 
long term town planning scheme. 
The early enthusiasm for and commitment of the Council to town planning 
was progressively frustrated and eroded as, firstly, within the Council 
administration, other departments sought to protect their own profess-
(22) ional integrity and sphere of operations; secondly, interest 
groups such as the Property Owner's Association, the Town Planning 
Association and others effectively prevented the gazettal of the 
subdivisional ordinances previously confirmed by the City Council; 
and thirdly, the onset of the world-wide financial depression reduced 
the availability of funds to continue with this comprehensive civic 
survey. 
Cumulatively the shortage of funds to continue with the civic survey, 
the re-emergence of the City Engineer as 'controller' of the planning 
function, and the less than fully satisfactory outcome of the zoning 
ordinances exercise (for which the State Government's prevarication in 
the face of objections from local interest groups was largely 
responsible), culminated in the cessation of the survey, the 
dismissal of the City Planner and the disbandment of the planning 
(23) department through 1930-1931. Thus, despite the expenditure of 
considerable professional effort, money and political sponsorship 
(particularly from Lord Mayor Jolly) the Council achieved only a 
partially completed survey, a system of arterial roads, and a preliminary 
set of subdivision and zoning ordinances. The early scope and support 
(21) The first city planner of Brisbane (W.J. Earle) was the first 
appointment of its kind anywhere in Australia. 
(22) A re-organization of council administration following the 
elections of 1928 resulted in the town planning department 
being absorbed into the City Engineer's Department (Council 
Minute (1928) p. 323) . 
(23) This early history of planning in Brisbane is comprehensively 
discussed in Fletcher (1977). 
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given to the Council's planning department "would never be repeated 
in the first fifty years of the Council's history". ; in 
addition, in the political sphere, the State (kivernment acted to 
curb the autocratic tendencies of Lord Mayor Jolly (City of Brisbane 
Amending Act, 1930), a manoeuvre it was to repeat in 1972 to curb 
Lord Mayor Jones. 
In 1933 the executive committee of the Council established a special 
sub-committee, to investigate the immediate needs of the city for the 
control of development. The sub-committee recommended: 
1. the recommencement of the civic survey; 
2. the establishment of a special committee to advise 
the Council on the matters of the zoning scheme 
and ordinances (which had been previously 
frustrated by the State Government's action); 
3. the composition of the special committee to 
include aldermen, council officers and representatives 
of such bodies as the Town Planning Association, 
Taxpayers and Progress Associations, (Chambers of 
Manufacturers and Commerce, Civic Reform League, 
Property Owner's Association. 
(25) 
In 1934, under the recently popularly elected Lord Mayor A.J. Jones , 
a new council committee was formed to advise the' council on planning 
matters. This new committee excluded representatives of interest 
groups, professional bodies and organizations; this decision was 
made because of the Mayor's insistence that town planning was solely 
the responsibility of the Council. Work proceeded on the preparation 
of a zoning plan, and the completion of the civic survey. However, 
the provisions of the City of Mackay and Other Town Planning Schemes 
Approval Act, 1934 were not being complied with in the prosecution of 
the various planning exercises in Brisbane; thus the City of Mackay, 
(24) Fletcher (1977) p. 7. 
(25) The City of Brisbane Acts Amendment Act, 1933 restored the 
processes of the popular election of the Lord Mayor which had 
been repealed by the State Government in an attempt to curb the 
political style of Lord Mayor Jolly. 
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etc. Act invalidated much of the work already completed, or in 
(26) progress. 
The Council recommenced the planning task, incorporating whatever 
of the previous work conducted under the direction of the first city 
planner (Earle) as was consistent with the new statutory provisions. 
The task was supervised by a town planner appointed as a part-time 
(27) 
advisor. The Coui 
new planning statute. 
ouncil proceeded within its interpretation of the 
* to prepare a planning scheme, 
* to confirm the plan in Council, 
* to display the plan at a public exhibition (for three months), 
and 
* to invite and receive public comment and objections. 
(26) The City of Mackay, etc. Act, 1934. In summary, the statutory 
planning process was composed of 18 steps, as follows: 
A. A Preliminary phase (Steps 1-3) 
decision to prepare a plan; resolution to prepare a plan; 
approval of the resolution by the State Government. 
B. A Plan Preparation phase (Steps 4 - 10) 
conduct of surveys; series of political and technical consult-
ations; determination of policy guidelines, goals and 
objectives for the plan; preparation of a draft scheme, 
for consideration by the Council and a preliminary review by 
the State (k)vernment. 
C. A Citizen Participation phase (Steps 11 - 14) 
ratification of the preliminary plan by Council; public 
exhibition of the plan for a prescribed period; submission 
of comments and objections by the public to the Council; 
consideration by the Council of any submissions with a 
response to each; 
D. An Arbitration phase (Steps 15 - 18) 
submission of the modified plan, the objections and comments, 
and the Council's response, to the State Government; 
consideration by the State Government; consideration and 
determination by State cabinet; confirmation of the plan by 
an order in Council. 
(27) This part-time planning advisor (R.A. Mclnnes) was confirmed as 
the (full-time) City Planner in 1937. 
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Despite clear statutory provisions, firstly in the City of Mackay and 
Other Town Planning Schemes Approval Act 1934, and subsequently 
incorporated as the planning provisions of the Local Government Act 
1936, the City Council pursued a process of conducting planning 
surveys, preparing periodic revisions to its plan, indulging in a 
series of public presentations and discussions with various 
interested professional, business and community groups without 
taking the necessary steps to gain State Government approval. The 
control of urban development and land use was achieved through 
ordinances and resolutions of the Council; this was action and a 
process not legally compatible with the provisions of the 1936 Act. 
This confused situation was possibly conqjounded and contributed to 
by the onset of World War II, internal city administration reorgan-
ization (under Lord Mayor Chandler), a series of dismissals of senior 
Council officers, the placement of the City Planner's position in 
temporary abeyance, and the influence of a senior public servant in 
the State Government appointed to re-organize and control the 
(28) 
administration of the Council's activities. However, the Council, 
when reinstating its planning department and embarking upon the 
completion of the civic survey and the preparation of a town plan, 
proceeded without giving due recognition to the prevailing statutory 
provisions. This process of independent initiative was promoted by, 
and was characteristic of the incumbent Lord Mayor (Chandler), and was 
in part unwittingly supported by the activities of the Establishment 
and Co-ordination Committee, established in February 1941, by the 
State Government's appointed 'watchdog' (Robinson) to function as the 
Council's supreme policy-making body. The Council adopted a planning 
scheme in February 1944. The Council neglected to submit the plan to 
the State Government as it was legally required to do, maintaining it 
in a state of continuous review, effecting changes occasionally by 
resolution of the Council. The control of urban development and land 
use was achieved through Chapters 8 and 33 of the Ordinances under 
the City of Brisbane Acts Amendment Act 1933. 
(28) R.H. Robinson, Assistant Under Secretary of the Department of 
Health and Home Affairs, was seconded to the City Council in 
December 1934 under provisions of the Business and Procedure 
Act 1939. 
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The conduct of planning, 1945 to the submission of the 1961 Plan. The 
resignation of the City Planner, Mclnnes, in January 1945 temporarily 
reduced the momentum of the improvement to the approach to planning 
in Brisbane promoted by Lord Mayor Chandler. In 1947, the former city 
architect, Costello, assumed the responsibility for the planning 
functions of the Council; he was required to re-design the zoning 
scheme proposed by Mclnnes after updating the surveys. However, 
Costello's views on the validity of Mclnnes' 1944 zoning scheme, and 
particularly the rationale for the land use provisions and the green 
belt concept, required him to proceed to a zoning plan after the 
production of a master (concept) plan. This approach was not politically 
acceptable to the Lord Mayor and was not favoured by the Town Clerk. 
Attention was temporarily diverted from the internal political impasse 
by the need to concentrate the Council's planning branch resources on 
the preparation of the Town Planning Exhibition to promote the cause 
of planning in Brisbane. The exhibition, held in City Hall during 
April 1948, reflected the strong architectural, theoretical and 
philosophical bias of Costello and his team; there was little in the 
exhibition which was applicable to, or which could eventually 
contribute to the essential task of the Council - the preparation of 
a town planning zoning scheme -, and there was little which conformed 
to the planning preferences of the Lord Mayor and the Town Clerk. 
The continuing political nature of the planning practised in Brisbane 
was given further emphasis and impetus following the Council and 
mayoral elections of 1952. Lord Mayor Roberts provoked a re-appraisal 
of the state and status of planning in Brisbane; as at 1952, the 
operational position was assessed to be: 
1. the vestiges of a zoning plan commenced in 1935; 
2. the manipulation of that plan as a result of Council 
responses to the public comments solicited through 
the processes of public exhibition and lodgement of 
objections; 
3. the adoption of 'a plan' in 1944 by the Council, 
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without the subsequent approval and gazettal by the 
State Government (as was required under the Local 
Government Act, 1936); 
4. the persistent amendment of the 1944 Plan by Council 
resolution - action which contravened the provisions 
of the 1936 Act; 
5. the revision of the 1944 Plan in the period 1947 to 
1952 by Council resolutions - action which was also 
legally invalid. 
The Council sought clarification from the State Government on the 
current state of the town plan; the Lord Mayor's preferences were 
1) that the State Government should approve the state 
of the amended and revised 1944 Plan through a 
special act of parliament. 
or 
2) that the State Government should rule the plan as 
invalid, requiring the Council to embark upon the 
preparation of a new plan. 
The State Government preferred to confer validity on the state of the 
plan, and to give retrospective statutory effect to the procedures 
(29) 
which had been pursued by the Council in the period.1944 to 1952. 
The Council proceeded to implement the necessary statutory provisions 
to gain State Government approval for the 1952 plan. 
The planning scheme, as displayed publicly in November 1952, was based 
on six principles: 
(29) City of Brisbane Acts Amendment Act, 1952. This action 
recognized the processes of political manipulation which 
have continued to influence the conduct of planning in Brisbane, 
particularly during the Lord Mayoralty of Clem Jones. 
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* that the metropolitan population would be restricted to a 
compact urban area; 
* that land would be progressively released for new residential 
zones over a period of twenty years; 
* that the zoning map would be renewed at the expiration 
of the twenty year period; 
* that the plan would serve as a general guide rather than 
a definite commitment; 
* that the Council could 'fill in the details' through the 
use of its discretionary power; 
and 
* t h a t ord inances would be framed so as to give the Council 
wide d i s c r e t i o n a r y powers to c o n t r o l development. 
After c o n s i d e r a t i o n of the lodged o b j e c t i o n s , and a review by the 
Officer 's P lanning Coimnittee and the Es tab l i shment and Co-ord ina t ion 
Committee of t h e Counci l , the p l an and the recommended amendments 
were adopted by the Council i n October 1953, and forwarded as 
s t a t u t o r i l y r equ i r ed to the S t a t e government for approval and g a z e t t a l . 
The Di rec to r of Local Government ( J . Sewell) was appointed to review 
the plan and r e p o r t on i t to the S t a t e Government. He considered the 
plan to con ta in s e r i o u s weaknesses ; i n p a r t i c u l a r , (a) t h a t i t was not 
based on an u p - t o - d a t e comprehensive land use and t r a n s p o r t a t i o n survey, 
and (b) t h a t the p lan submit ted fo r S t a t e Government approval should 
exhib i t a degree of d e t a i l s u f f i c i e n t to w i t h s t a n d the p r e s s u r e s 
for change consequent upon the e l e c t i o n of Ci ty Councils of d i f f e r e n t 
p o l i t i c a l p e r s u a s i o n s . 
On Sewel l ' s a d v i c e , and a f t e r some f i v e ye a r s of d e l i b e r a t i o n , the 
State Government r e j e c t e d the 1952 P lan i n 1957. Thus, even by 1957, 
a f te r more than t h i r t y yea r s of e f f o r t , Br i sbane did not have an 
approved town p lan to guide i t s development . Me t ropo l i t an development 
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continued to be controlled under subdivision and building ordinances 
(Chapter 8) and the zoning ordinances (Chapter 35) of the current 
City of Brisbane Act. 
After a further period of government inaction. Lord Mayor Groom 
provoked the implementation of one of Sewell's recommendations, 
that a special co-ordinating committee should be established to 
redraft the plan submitted in 1952. The committee was composed of: 
* the Town Clerk (J.S. Slaughter); 
* the Director of Local Government (J.C. Sewell); 
* the Professor of Architecture at Queensland University (R.P. Cummings) 
The Council made the services of its recently appointed senior planning 
officer (A.A. Heath) available to the Committee in a consultative 
capacity. This committee recommended its own terms of reference. 
Of most significance was the responsibility to advise on whether 
approval should be given to the 1952 Plan, and if so subject to what 
alternatives, and if not, what action should follow and by whom. A 
series of recoimnendations, including the rejection of the 1952 Plan, 
were made in a few months. Of particular consequence was the 
recommendation that a Greater Brisbane Town Planning Committee should 
be established to prepare the required plan. Such a committee was 
formed in January 1959 when it was composed of: 
* the Lord Mayor (Groom); 
* the Town Clerk (Slaughter); 
* the Chairman of the Health Committee (Ord); 
* the Director of Local Government (Sewell); 
* the Professor of Architecture (Cummings). 
The Council was required to provide the technical and organizational 
support, for preparing the planning scheme. 
The initiative of Lord Mayor Groom, and the subsequent arrangements 
agreed between the City Council and the State Government were given 
statutory effect in the City of Brisbane (Town Plan) Act, 1959. In 
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summary, the principal elements of the planning process were to be; 
1. the undertaking of necessary surveys 
and studies; 
2. the preparation of a plan, with 
accompanying, supporting documentation; 
by the Greater 
Brisbane Town 
Planning 
Committee 
3. the submission of the plan to the Council; 
4. the public exhibition of the plan for inspection and the 
lodgement of objections (for a period of ninety days); 
S» consideration of the objections and public comment by 
the Committee; 
6, the submission of the plan, the report, the objections 
and final recommendations to the Minister, for approval, 
modification or refusal. 
Once approved by the State Government, and gazetted, the plan was to be 
considered as binding on all persons and authorities. 
The plan had been prepared by mid-1961, its preparation and submission 
to the Council coinciding with the election of Lord Mayor Clem Jones. 
The new Jones administration made few amendments. The 1961 plan was 
completed in October 1961; the full prospectus of documentation was 
forwarded to the City Council in November, It was made available for 
public inspection from late November 1961, with the period of exhibition 
eventually being extended to June 1962. 
After considering the objections - lodged mainly by such interest groups 
as the (Chambers of Commerce and Manufacturers, and the Property Owners 
Association - the Greater Brisbane Town Planning Committee made 
revisions to some zonings and revised some road proposals. The final 
edition of the plan, the report, the schedule of objections, and the 
recommendations were returned to the Council; all the documentation was 
forwarded to the State Government in October, 1963. 
The State Government was not able to accurately assess the planning 
implications of the submission because it did not employ a qualified 
town planner. On the recommendation of the Director of Local 
Government (McNamara), but contrary to the provisions of the City of 
Brisbane (Town Flan) Act, 1959, the plan was (a) approved in 
principle, and (b) returned to the City Council to amend to confoirm 
with prevailing city development. Upon its return for 'final 
adjudication' in the State (k)vernment, the plan was subjected to a 
number of amendments as a result of further consideration by the 
Greater Brisbane Town Planning Committee, and the views of the Main 
Roads Department. The revised and amended plan, incorporating 
the proposals of the traffic plan prepared by Wilbur Smith and Associates 
(at the recommendation of the Main Roads Department) was approved by 
(31) 
the State (k)vernment, and gazetted in December 1965. 
In the preparation of the enabling legislation the State (k)vernment 
received comments and recommendations from the Brisbane Development 
Association and various independent business and industrial groups. 
The legislation was prepared in draft form early in 1964, and the Bill 
was introduced into State Parliament in March 1964, to expose the 
matter for public consideration. The main purposes of the proposed 
legislation were: 
1. to make the City Council responsible for the 
administration, implementation and enforcement of the 
plan; 
2. to require a quinquennial review of the plan; 
3. to ensure public examination of any proposed 
amendments. 
In addition, the Bill included detailed provisions concerned with the 
lodgement and consideration of objections, powers of resumption and 
(30) For example, with reference to site coverage requirements, the 
location of petrol service stations. 
(31) Queensland Government Gazette, 1965 Vol. CCXX No. 73, p. 1777. 
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(32) 
compensation, and the establishment of an advisory coimnittee. 
The representatives of various interest groups met with the Premier 
and the Minister for Local Government to discuss their particular 
points of view, observations on the proposed legislation and recomm-
ended amendments. (Government members of State Parliament representing 
metropolitan constituencies formed an investigating committee to 
review the proposed legislation and the submissions from various 
l i s c 
(34) 
(33) p ro fess iona l bod ies and o t h e r i n t e r e s t groups . Th ommittee 
contr ibuted to the d r a f t i n g of amendments to t h e B i l l . 
The new l e g i s l a t i o n . City of Br isbane Town Planning Act , 1964, r e q u i r e d 
a review w i t h i n t h r e e y e a r s of the approval of the 1961 P lan (g ran ted 
in 1965), and wi th qu inquenn ia l reviews t h e r e a f t e r . 
The d e t a i l e d implementat ion of the approved P lan was dependent upon 
the p repa ra t i on of s u p p o r t i n g o r d i n a n c e s . Although the Council had 
commenced the p r e p a r a t i o n of t h e ord inances in 1961, p o l i t i c a l 
complications (on a p e r s o n a l l e v e l , wi th d i v i s i o n s along p a r t y l i n e s ) 
within the Council and between the Council and the S t a t e Government, 
had obs t ruc ted the complet ion of them by the time the Plan had r e c e i v e d 
approval . Even tua l l y , a committee composed of the Town Clerk ( S l a u g h t e r ) , 
and two r e p r e s e n t a t i v e s of t h e S t a t e Government (McNamara and Sewell) 
drew up the o r d i n a n c e s ; they inc luded p r o v i s i o n s t h a t : 
a) the ord inances should be admin i s t e red by the City 
Counc i l ' s R e g i s t r a t i o n Board; 
and 
b) a town planning committee of seven to nine 
members should be formed to advise the Council 
in the exercise of its town planning powers and 
responsibilities. 
(32) The matter of advisory committees is considered later in this 
chapter. 
(33) This input to the processes of planning in Brisbane is 
considered later in this chapter. 
(34) The Brisbane Development Association has played an important role 
in the prosecution of planning in Brisbane. Its role is 
described later in this chapter. 
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Some of the problems encountered in the planning process of Brisbane 
(35) 
since 1965 have been attributable to these two provisions. 
The Processes of the plan-making exercises of 1969 and 1974/75 
The period between the eventual approval of the 1961 Plan (in December 
1965) and the preparation and submission of the 1969 Plan was 
characterized by: 
a) persistent antagonism between the City Council and 
the State Government, particularly because of the 
different political attitudes towards the approach to, 
A A . f T • (36) 
and conduct of planning ; 
b) allegations of mal-practice in the conduct of planning 
and development control, made by metropolitan State 
parliamentarians of the joint Government parties, and 
such organizations as the Brisbane Development 
Association, the Chambers of Commerce and Manufacturers, 
and a number of Queensland divisions or chapters of 
professional institutes; these allegations led, 
eventually to the Commission of Inquiry under Arnold 
Bennett Q.C. in 1966; 
c) 'relative' political stability under the continuing 
direction of Lord Mayor Clem Jones; 
d) accumulating experience in the City Council's adminis-
tration and executive of implementing a legitimized 
planning scheme and ordinances. 
(35) These matters will be considered later in this chapter. In 
summary, the problems which gave rise to the Bennett Commission 
of Inquiry can be attributed to the first provision (i.e. (a)), 
while the allegations of the political manipulation of 
planning contributed eventually to the City of Brisbane Town 
Plan Modification Act, 1976 repealing the town planning 
advisory committee provision (i.e. (b)) of the ordinances. 
(36) Merrin (1975) pp. 2-3. (Note: the antagonism persisted through 
the preparation of the 1969 and 19 74/75 plans). 
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Of particular concern to the development associations, practices and 
their professional advisors ^ most often articulated by the Brisbane 
Development Association - were the delays, inconsistencies, inequities 
and alleged unlawful and excessive demands occasioned by the City 
Council's interpretation of their powers under the 1959 Act. Even 
after the three-man committee (Slaughter, Sewell and MciNamara) had 
drafted the ordinances to support the 1961 Plan, the procedures 
pursued by the Council (particularly through the activities of the 
Greater Brisbane Town Planning Committee, and the Council's Registration 
Board) were often at variance with them. Despite the possible 
illegality of such action, the State Government did not intervene to 
obstruct the practice; rather, the State Government seemed to condone 
the practice "taking the view that if an applicant were to offer, or 
agreed to offer on negotiation, to comply with more stringent conditions 
(37) 
then that was a matter solely between the Council and the applicant". 
The Council's processes of planning control developed serious 
propensities for inconsistency and inequity; the imposition of 
stringent conditions beyond the scope envisaged in the statutorily 
approved ordinances became regular points for negotiation between 
developers and the Council. This evolving situation aggravated the 
delays in the decision-making process and led inevitably to cumbersome 
administrative procedures and practices. Appeals to the Court seldom 
resolved the disputes to the satisfaction of either the Council or 
the aggrieved developer. 
The Bennett Commission of Inquiry. A Commission of Inquiry, under 
the direction of Arnold Bennett Q.C. was instituted on 3 October 1966. 
It was charged to inquire into the processes of consideration of 
applications for subdivisional approval, consent applications under the 
approved town plan, permits to erect buildings and other permits and 
approvals. Of particular concern to the Inquiry was the need to 
establish whether the practices of the City Council, its Registration 
Board, the Greater Brisbane Town Planning Committee (and its successor, 
the Planning Advisory Committee), or any of its officers occasioned 
(37) Fletcher (1977) p. 63. 
365 
(a) undue delay, (b) undue hardship, (c) the imposition of conditions 
beyond the scope of the Council's statutory powers, (d) differential 
treatment between applicants, and (e) frustration in determining 
(38) (39) the likely attitude of the Council to a possible application. 
The Inquiry (with Bennett as the sole Commissioner) investigated a 
diversity of particular cases of complaint and allegation. The 
eventual report (10 April 1967) was critical of the conduct of the City 
Council, its senior officers, the various Boards and Committees. 
However, a persistent, and wideranging criticism was made of the power 
and influence of the Lord Mayor in the various planning-related 
committees, and particularly the influence of the Lord Mayor and the 
Planning Advisory Coimnittee on the Registration Board. 
The recommendations of the Commission were concerned mainly with the 
enunciation of principles to guide the future conduct of planning 
processes in the City Council. For example, the recommendation at 
paragraph 1107 of the Report suggests that there should be an improved 
definition of the respective rights and obligations of the City Council 
and applicants, particularly as the processes of negotiation which 
had endured since 1959 had the inbuilt tendency to operate to the 
favour of the Council and the possible prejudice of the applicant. This 
general principle was implemented in the redefinition of the 'as-of-
right' schedule accompanying the Plan submitted in 1969, stipulating 
with greater precision the nature of development and its planning 
control requirements. However, the implementation of this principle 
eroded some of the area of discretion usually reserved by Councils in 
the prosecution of their development control responsibilities. 
The Commission interpreted its role as one of adjudication on the 
practices of the City Council in terms of its legal powers and 
responsibilities: 
(38) The precise scope of the investigation is set out in appropriate 
legal terminology in Brisbane City Council Subdivision Use and 
Development of Land, Commission Report (1967), p. 1. 
(39) The establishment of the Commission followed a prolonged period 
of pressure from metropolitan members of State Parliament for an 
investigation into the conduct of the City Council in certain of 
its planning functions. Queensland Parliamentary Debates, through 
1966 and 1967 carry reports of questions to the Premier on the 
various matters. 
"Above all, I have recommended that close attention 
be given to the definition by law of functions and 
powers with the object of moving towards definite 
standards and known obligations, with controlled ,.„. 
powers of relaxation." ^ ' 
This emphasis on legality strained the interpretation of some comments 
and recommendations on planning issues. 
The concern of the metropolitan State parliamentarians was particularly 
with the despotic tendencies of the Lord Mayor, the apparent inequity 
in the treatment of prospective land developers, and attitudes towards 
(42) State Government delegates. The principle of 'the public interest' 
was not seriously argued in State parliament during the period leading 
up to the Bennett Inquiry; however, the Commission's report made 
reference to the problems of assessing the extent to which the practices 
of the City Council sought to pursue that wider interest at the 
expense of more narrowly defined sectional (developer) interests. 
In its criticism of the significant influence of the Lord Mayor, and 
to a lesser extent, the Town Clerk, on the Planning Advisory Committee, 
(43) 
and on the Registration Board , there is reference to the perceptible 
dominance of the Lord Mayor's personal interpretation rather than the 
broad indefinite prospectus of values held within the community 
aggregating to form 'the public interest'. The Report comments on the 
persistence with which the Council, when confronted with a potential 
conflict over the imposition and subsequent enforcement of planning 
requirements, argued that it was emphasizing the interests of the 
community rather than the peculiar interests of the applicant; 
however, the Commissioner questioned the justice of imposing onerous 
conditions on applicants. 
In hearings extending over forty-five days, the Commission received 
(40) Commission Report (196 7) p. 80. 
(41) For example, the Commissioner, in reviewing particular Council 
planning policies and decisions in the Spring Hill area seemed 
not to appreciate the incompatibility of juxtaposed commercial 
and residential land uses. (Commission Report, pp. 78-9) 
(42) Queensland Parliamentary Debates; for example 
1963, p. 1411 (Chinchen, Murray); p. 172; (Lickiss) ; 
1966-7, p. 563 (Lickiss). 
(43) Commission Report (1967) pp. 80ff. 
evidence from n i n e t y w i t n e s s e s r e f e r r i n g to about 120 m a t t e r s of 
dispute wi th Br i sbane City Counc i l . Of the w i t n e s s e s , not one was 
a r e p r e s e n t a t i v e of a major development company. Recognizing the 
sca rc i ty of s u b s t a n t i a l w i t n e s s e s , i n c l u d i n g s i g n i f i c a n t Council 
p e r s o n a l i t i e s . S t a t e p a r l i a m e n t a r i a n s sought c l a r i f i c a t i o n of the 
(44) subpeona powers a v a i l a b l e to the Commission. 
The recommendations of the Commission were not s u f f i c i e n t l y s p e c i f i c 
to be used as d e f i n i t i v e guides to changes in Council p r o c e d u r e s , or 
the s t a t u t o r y framework w i t h i n which the Council pursued i t s a t t i t u d e s 
towards p l a n n i n g . There fo re , a l though the Inqu i ry exposed the na tu r e 
of some of the n e g o t i a t i n g p roces se s of the Counci l , some of i t s 
off icers and a ldermen, and i t s p l ann ing committees and b o a r d s , t h e r e was 
l i t t l e scope for p o s i t i v e a c t i o n by the S t a t e Government. Of most 
s ign i f i cance , the p o l i t i c a l dilemma was no t r e s o l v e d . 
The 1969 Plan Review. By 1967, the City Council was faced wi th the 
impending task of p r e p a r i n g a review of t he p lan approved i n 1965. 
However, a p a r t i c u l a r combination of c i rcumstances rendered t h i s a 
po t en t i a l l y d i f f i c u l t t a s k . The e s s e n t i a l t a s k for 1969 was to 
review and update the previous p l a n , to amend and r a t i o n a l i z e t h a t 
plan to accord w i t h p lann ing consen ts given s ince 1965, and to give due 
planning r e c o g n i t i o n to apparen t t r e n d s . The r e l a t i v e s i m p l i c i t y of 
th is task ( i . e . compared wi th the t a s k of 1965 which was to p repa re a 
plan based on o b s o l e t e in format ion) was f r u s t r a t e d by : 
* the r e s i g n a t i o n i n succes s ion of the chief p lanner 
(A.A. Heath) and the deputy (R.W. Hewison); 
* the p r o g r e s s i v e d e c l i n e i n t h e number of the s e n i o r 
o f f i c e r s r e s p o n s i b l e fo r the t e c h n i c a l work on the 1965 
Plan , through r e s i g n a t i o n ; 
(44) The Commission possessed subpoena powers (Queensland Pa r l i amen ta ry 
Debates 1966-7, p . 487) , bu t they were not used to broaden the 
scope of the r e p r e s e n t a t i o n s made to t h e I n q u i r y . 
* the political manipulations of the planning section 
and its eventual incorporation into the Department of 
City Administration (responsible directly to the Town 
Clerk) ; 
* the persisting involvement of the Planning Advisory 
Committee in both matters of routine planning control 
and forward or strategic planning; 
* the persisting regular personal involvement of the Lord 
Mayor. 
In the preparation of the review of the plan, the understaffed planning 
team, experienced continuing involvement of the Lord Mayor, particular-
ly through his direction that the review should: 
1. identify and eliminate the anomalies in the 1965 Plan 
introduced as a result of the processes of compromise 
between the City Council and the State Government; 
2. determine the policy framework within which the Council 
could legitimately enforce its planning requirements; 
3. reintroduce as matters of Council responsibility controls 
relating to floor space index, site coverage, colonnading, 
(45) 
set-back of buildings. 
The Annual Reports of the Council through the period of the preparation 
of the plan review made scarce reference to the content and perspective 
of the planning exercise, beyond listing some of the studies which had 
been undertaken, the revisions to land use surveys and the basic 4 
chain maps of the City area. However, two particular activities were 
separately identified: 
(45) These controls had been specifically deleted by the State 
Government from the 1961 (1965) Flan. 
1. ".,, a study leading to proposed definition of 
development areas. These were areas in which 
developers and the Council jointly would come 
to arrangements regarding planning, sequencing,^^^^ 
construction and ultimate zoning." 
2. "Additional work included derivation of index 
tables to govern major aspects of multiple 
dwelling development ... The tables provide 
controls over site coverage, number of units (i.-!) 
and amount of recreation space," 
The first of these matters was specifically the subject of the Bennett 
Commission of Inquiry, and the second had been specifically deleted 
from the Council's responsibilities in the 1965 plan. It could be 
foreseen that on at least these two matters there was potential for 
conflict between the City Council and the State Government, and between 
the Council and sections of the Brisbane community. 
The 1969 Plan review was placed on public exhibition in August 1969. 
It was a deficient presentation in many respects: 
* the Council acted as the agency for transmitting the plan 
to public exhibition; the plan had been prepared by the 
Lord Mayor and the Planning Advisory Committee; 
* the Council aldermen were given the same opportunities as 
individual citizens to lodge objections to the amendments 
to the 1965 plan; 
* the presentation did not include a revised composite plan; 
rather, there were two sets of plans (a) one exhibiting 
the existing zoning (for reference purposes), (b) the 
other exhibiting only amendments; 
* this style of presentation was capable of being incorrectly 
interpreted; for example, there was uncertainty whether 
objections should be lodged against the amendments only, 
or the amendments and the existing zoning where it had not 
(46) Annual Report, No. 43, Brisbane City Council, (1968) p. 34. 
(47) Annual Report, No. 44, Brisbane City Council (1969), p. 33. 
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been amended. 
The processes pursued to prepare the plan review, and the nature and 
contents of the documentation and the underlying planning philosophy 
were subjected to serious and informed criticism. One particularly 
searching examination was conducted by an inter-professional and 
multi-interest group - the Brisbane Town Plan Study Group - composed 
of representatives of the Australian Planning Institute, Chambers of 
Commerce and Manufacturers, the Institute of Architects, Real Estate, 
Surveyors, Engineers and Valuers, the Property Owners' and the 
Retailers' Associations, and the Brisbane Development Association. 
At a seminar held on October 3, 1969, it was reported that the 1969 
Plan review 
* was more a product of the Lord Mayor and the Planning 
Advisory Coimnittee than the Council (as required by the 
1965 Act); 
* was little more than a record of amendments to the 
zoning provisions approved in the 1965 plan; 
* did not extend to a comprehensive analysis of factors 
which might provoke a radical reappraisal of the 
1965 plan; 
* betrayed scarce planning thought (relative to the 
developing state-of-the art of planning manifest in some 
of the land use plans being prepared overseas); 
* was a deliberately selective review, concentrating on 
Residential 'B' zoning, extractive industry, and 
suburban commercial zones; 
* omitted proposals for the Central Business District; 
* omitted statements of goals and objectives against which 
the few proposals made could be efficiently evaluated; 
371 
* omitted any clear references to the means to be used to 
secure the implementation of the plan. 
The plan, following the statutory obligation of consideration of the 
public objections and comments by the Council, was submitted to the 
State Government in January 1970; it was approved with amendments in 
February 1971. 
As a result of the experiences in the preparation, public exhibition 
and submission of the plan review, and because of the incompleteness 
of the documentation to facilitate a realistic assessment of the 
value of the review, pressure was brought to bear by some of the 
organizations associated with the October 3 seminar through the 
metropolitan members of the Government parties, to prepare and 
introduce legislation to specify the nature and scope of town plan 
submissions for Brisbane. The City of Brisbane Town Planning Act 1971 
(49) 
was the outcome. 
The 1971 Act and the 1974/75 Plan. In his annual report on the 
activities of the Council and the administration in the period 
culminating in the submission to the State Government of the 1969 
plan review the Lord Mayor commented on the extent to which the public 
was demonstrating its increasing awareness and familiarity with the 
nature and procedures of town planning. Of more political 
significance than the increased level of public interest was the 
(48) These, and other related and derived criticisms are recorded in 
the Proceedings of the Seminar, Proceedings, Seminar on the 
Revised Brisbane Town Plan October 3, 1969, Mimeo, Brisbane Town 
Study Group (? B.D.A.). The principal discussants at the 
seminar were Messrs. Brown, Heathwood, Keeble and Merrin. 
(49) Two advisory committees, (a) one to the Minister responsible for 
Local Government, (b) another to the metropolitan members of the 
Joint Government parties were particularly prominent in the 
processes leading to the 1971 Act, and the provocation to 
planning in Brisbane up to the 1974 Plan submission. These are 
considered later in this chapter. 
(50) 45th Annual Report (1970) p. 35. The increased level of public 
interest was reflected in the volume of enquiries handled by 
the Public Relations Assistant. 
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accumulation of concern amongst State parliamentarians which resulted 
in the Minister for Local Government establishing a committee composed 
of several metropolitan members of the State parliament with professional 
support from planners and representatives of interested business 
organizations to review the status and effectiveness of the prevailing 
City of Brisbane town planning legislation. As a result of the 
deliberations of this Committee amendments were recommended to the 
Brisbane planning statute. The new legislation, the City of Brisbane 
Town Planning Act Amendment Act, 1971 introduced substantial changes to 
the required nature of the Plan, the method of its preparation and 
presentation, and the processes of administration and implementation. 
In addition, the 1971 Act modified the existing rights of objection and 
appeal. 
The amendments to the processes and nature of Plans required in the 
future were substantial. The principal requirement was that the next 
plan submission should be an entirely new Town Plan, and not a revamped 
review in the form of the 1969 submission, and that the submission 
should be within three years of the date of the approval of the 1969 
review (i.e. by February 1974). The retention of the new specification 
for the plan was to ensure that more information would be available to 
the public than had occurred with the previous plan submissions, so 
that more informed judgements could be made by the public, so that 
evaluation and review within the appropriate State government department 
would be more easily and efficiently facilitated, and so that the 
opportunities for political manipulation of the zoning provisions and 
the ordinances would be significantly reduced. 
A secondary, but important motivation of the revisions to the require-
ments of the plan was the persistent context of conflict which 
accompanied the planning exercise in Brij 
identified two major sources of conflict; 
(52) sbane. Merrin has 
(51) A more comprehensive synopsis of the personnel and the 
functions of this Committee is given later in this chapter. 
(52) These conflicts are summarily described in Merrin (19 75) 
pp. 2-4. 
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* one between the technical planning officers of the 
Council and the Council administration and 
particularly the Lord Mayor; 
* the other, between the metropolitan State 
parliamentarians of the Joint (k)vernment parties 
and the Council administration, and particularly 
the Lord Mayor. 
The conflicts were generated by incompatible approaches to planning -
the technical officers advocating the definition of a precisely drawn 
land use plan, following appropriate surveys; the Council administration, 
and particularly the Lord Mayor insisting that the future form of the 
City should be determined more by negotiation with developers than by a 
previously drawn physical framework. The conflict between the State 
government and the Council administration was stimulated by the 
alternative attitudes to opportunities for public involvement - the 
Council insisted that opportunities existed through the elected 
aldermen and by access to the planning process through the private 
members of the Planning Advisory Committee, and that there need not be 
any other opportunities for individual citizens to influence planning 
decisions; the State parliamentarians, and the State Government argued 
that the individual citizens deserved every opportunity to become 
involved in the planning process. 
The most conspicuous outcome of these separate intransegencies was (a) 
an Act of the State government, and (b) a planning scheme and 
accompanying ordinances developed by the Council administration, which 
embodied statements and requirements inserted by the opposing factions 
to sustain their peculiar ^nd independent philosophy of the approach to 
T . (53) planning. 
(54) The 1971 Act comprehensively de f ined the con ten t of the P lan : 
(53) Mer r in ' s paper (19 75) to the L i b e r a l Pa r ty Conference, and Under-
wood's two-par t examina t ion of the 1974/75 p l an i n the Cour ie r 
Mail (March 25 and 26, 19 75) i d e n t i f y examples of the outcome of 
the a n t i p a t h e t i c and l a r g e l y incompa t ib l e approaches to the 
p lanning of B r i s b a n e . 
(54) The s p e c i f i c a t i o n of t he m a t t e r s to be i n c l u d e d , and the p rocedures 
to be adopted were drawn from the exper i ence of t he B r i t i s h 
p lanning system p e r s u a n t to the Town and Country Planning Act , 1968. 
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* a Statement of Intent, setting out the goals the Plan was 
intended to achieve and the broad policies necessary to 
achieve the goals; 
* the conventional zoning scheme; 
* the ordinances; 
* the development control plans and other plans or documents 
necessary to secure the detailed implementation of the 
zoning scheme. 
To meet the preferences of the State government in respect of public 
involvement, the 1971 Act specified the public exhibition of the Plan, 
the advertisement of that fact, the solicitation of public comment and 
objections, the making available of copies of the Plan for purchase by 
the public, the Council consideration of lodged comment and objection 
and the reporting to each objector of the representations the Council 
intended to make in respect of the objection. Sections 16 and 17 of the 
Act enable the Minister to appoint a competent person to conduct a 
Public Inquiry into the plan. 
The Council was not able to comply with Section 3 of the 1971 Act, 
which required the submission of the Plan on or before the 28th 
February 1974; the Minister for Local Government acceded to the request 
of the Lord Mayor for an extension of twelve months. When the Plan 
was made public (in February 19 75) it attracted considerable critical 
comment, particularly for its intermixture of political and technical 
statements, its confused references to goals for planning Brisbane, 
its undisguised lack of sympathy for the intentions of the State 
(k)vernment, its unsubstantiated preference for operating through the 
agency of the Planning Advisory Committee. The Statement of Intent 
was a particular target of criticism; for example -
"(This) the Statement of Intent, as prepared, has only 
limited value in interpreting the other provisions of 
the Planning scheme. However it does contain much cl;I;^  
material which could potentially cause problems." 
(55) Merrin (19 75) p. 15. 
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The 1974/75 Plan was submitted to the government in September 19 75. 
However, the accumulation of opposition among the State parliamentar-
ians, articulating both genuine concern for constituents, interests in 
Brisbane and their own attitudes, and political antipathy to the 
Council administration and particularly the Lord Mayor, rendered the plan 
unacceptable without considerable amendment. In May, 19 76, the Plan 
was referred back to the Council with guidelines for a revised 
submission prepared in accordance with procedures set out in the City of 
Brisbane Town Plan Modification Act, 19 76. Of particular significance 
in the revised code of procedures was the specific dissolution of the 
Planning Advisory Committee and the requirement that consideration of 
the 'modified plan' be undertaken by the full committee of Council 
aldermen. An associated important political event was the resignation 
of Clem Jones as Lord Mayor and his withdrawal from Council activities 
in the March 19 76 aldermanic elections. The incoming Council of 1976 
advocated a less autocratic political style than that of the period of 
the Jones administrations. Despite this change in the control of the 
City Council, and the improvement to the planning competence through 
recruitment of new and additional staff, the legacy of antipathy 
between the metropolitan State parliamentarians and the State Government 
has persisted. 
The modified plan, more closely reflecting the requirements of the 
1971 Act, was submitted to the State government in December, 1976. 
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THE POLITICAL NATURE OF COMMUNITY DECISION-MAKING IN BRISBANE, 1961 
TO 1975 
The sequence of consideration followed throughout this section 
generally accords with the sequence adopted through the three levels 
of specificity used to organize the matters examined in Chapters 3 to 
7, Although the aggregation of information in this section does not 
accord precisely with the investigative device of the levels of 
specificity, the order of consideration is very similar - participants, 
their means of participation. It will be shown that the opportunities 
for direct citizen involvement were few; and it will be suggested that 
this situation was the result of the interplay of powerful political 
forces. In order to provide a reasonable context in which to assess 
the influence of the various political forces the examination of 
planning and citizen participation in Brisbane has been confined to 
the period of the Lord Mayoralty of Clem Jones, 1961 to 19 75. 
Consideration in this section will be given to 
1. the involvement of city aldermen; 
2. the council officers; 
3. the activities of three sectional interest groups; 
4. the role of advisory committees; 
and 
5. the role of the Lord Mayor. 
1. THE INVOLVEMENT OF THE CITY ALDERMEN 
In his examination of some aspects of the City Council's administrative 
organization Tucker (19 73) drew attention to the apparent diminishing 
influence of the aldermen in the decision-making and policy-making 
(Kf.\ 
responsibilities of city government. This situation was considered 
to be the direct result of the dominant role of the Establishment and 
Co-ordination Committee and the all-pervading influence of the Lord 
Mayor; this concentration of policy-making and decision-making power 
(56) Tucker (1973) pp. 122-3. 
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denuded the conven t iona l organs of c i t y government of t h e i r power and 
i n f luence . 
In t h e i r examinat ion of the h i s t o r i c a l e v o l u t i o n of munic ipa l government 
in Greater B r i sbane , Greenwood and Laver ty (1959) have commented on 
the c a l i b r e of persons a t t r a c t e d to a lde rmanic r e s p o n s i b i l i t y , and 
e s p e c i a l l y on the p e r s i s t e n c e in o f f i c e of some aldermen. Although 
there have been changes i n the number and p o l i t i c a l ' b a l a n c e ' of 
aldermen, most Lord Mayor s have exper i enced the l a t e n t power of 
p a r t i c u l a r aldermen (even i f not the power of the aldermen en b loc) to 
support and f a c i l i t a t e or to oppose and o b s t r u c t t h e i r a s p i r a t i o n s and 
p o l i c i e s . 
From the o u t s e t , the newly c o n s t i t u t e d Br i sbane City Council (from 
1925) adopted the committee system of c i t y government, wi th each 
important area of Council r e s p o n s i b i l i t y be ing overseen by a s p e c i f i c 
committee charged to recommend to Council m a t t e r s for de t e rmina t ion 
through po l i cy or d e c i s i o n . This system proved to be o p e r a t i o n a l l y 
cumbersome - twelve committees be ing s e r v i c e d by 23 aldermen and the 
Lord Mayor; a f t e r only a sho r t pe r iod of expe r i ence Lord Mayor J o l l y 
re-organized the Council r e s p o n s i b i l i t i e s and e f f e c t e d a r e d u c t i o n i n 
(58^ 
the number of committees to f i v e . In Lord Mayor J o l l y ' s second 
term of o f f i ce a f u r t h e r r e - o r g a n i z a t i o n of the committee s t r u c t u r e 
occurred. J o l l y had canvassed the concept of ' c a b i n e t ' c i t y government 
in which the a f f a i r s of the Council would be more e f f i c i e n t l y conducted 
by a ' c a b i n e t ' of f ive or seven e l e c t e d aldermen who devoted a l l 
t he i r time to Council work; under t h i s sys tem, the Town Clerk would 
assume the r o l e of c i t y manager, s u p e r v i s i n g the a c t i v i t i e s of the 
admin i s t r a t i on and the implementat ion of the C o u n c i l ' s p o l i c i e s and 
(59) dec i s i ons . A form of ' c a b i n e t ' c i t y government was s t a t u t o r i l y 
introduced i n t o the o r g a n i z a t i o n of the Ci ty Council as a r e s u l t of the 
City of Brisbane Amending Act , 1930; t h i s Act , fo l lowing a pe r iod of 
acrimony w i t h i n the Counci l , and between the Council and t h e S t a t e 
Government, i n t roduced the requirement of an e x e c u t i v e committee to 
(57) Greenwood and Laver ty (1959) p . 473 . 
(58) A s i x t h committee was composed to s u p e r v i s e the work of the 
departments of wa te r supply and sewerage when the Counci l assumed 
r e s p o n s i b i l i t y for these u t i l i t i e s i n 1928. 
(59) Greenwood and Laver ty (1959) p . 489. 
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control the a d m i n i s t r a t i o n and to promote po l i cy c o - o r d i n a t i o n . 
The Es tab l i shment and Co-ord ina t ion Commmittee. This p o l i c y - d i r e c t i n g 
and c o - o r d i n a t i n g committee has endured in the Council s t r u c t u r e , to 
become " the main pol icy-making committee of the Counc i l " . I t s 
membership - the Lord Mayor, the Vice Mayor, the Chairmen of the 
p r i n c i p a l Council committees - ensures i t s s u p e r i o r s t a t u s . Through 
time i t s func t ions have changed, to become the committee r e s p o n s i b l e 
for (a) the c o - o r d i n a t i o n of the va r ious s e c t i o n a l , d e p a r t m e n t - r e l a t e d 
a c t i v i t i e s and p o l i c i e s , (b) the review and de te rmina t ion of gene ra l 
Council p o l i c y , and (c) the de t e rmina t i on of the d i r e c t i o n of p o l i t i c a l 
• t. • ( 6 1 ) 
influence in the community. 
The composition and func t ions of t he Counc i l ' s s t and ing committees of 
aldermen a re def ined in P a r t 2 , Chapter 2 of the City Ordinances . 
The nomenclature of a d m i n i s t r a t i o n departments and r e s p o n s i b l e 
committees has changed through t ime , but the d e l i b e r a t i v e committees 
have the r e s p o n s i b i l i t y for the a c t i v i t i e s of f i nance , h e a l t h , works , 
t r an spo r t , e l e c t r i c i t y , p lann ing and b u i l d i n g , under the p o l i c y guidance 
and con t ro l of the s o l e execu t i ve committee. Tucker (1973) , c i t i n g 
and commenting upon a s e r i e s of media r e p o r t s of the e a r l y 19 70 ' s has 
reported the d e c l i n e i n s i g n i f i c a n c e of the d e l i b e r a t i v e committees 
consequent upon the i n c r e a s e d and expanded r o l e assumed by the E s t a b l i s h -
ment and Co-ord ina t ion Committee under the in f luence of Lord Mayor Jones . 
This change i n the ba lance of power and in f luence was e f f e c t e d by a 
r e d e f i n i t i o n of the most impor tan t s e c t i o n a l ma t t e r s as p o l i c y or 
(62) 
co-ord ina t ion m a t t e r s . 
(60) Annual Report (1961) p . 7. 
(61) As the appointment of Chairman of Committees, and t h e r e f o r e the 
membership of the Es tab l i shment and Co-ord ina t ion Committee has 
u s u a l l y r e f l e c t e d the p r e f e r e n c e s of the Lord Mayor, the p o l i t i c a l 
i n f luence of the Lord Mayor ac ros s the broad spectrum of Council 
po l i cy and dec is ion-making has been c o n s i d e r a b l e . 
(62) Tucker (19 73) p . 33 . This i n t e r p r e t a t i o n of the manner i n which 
the Es t ab l i shmen t and Co-o rd ina t ion Committee assumed i t s r o l e 
dominance has been co r robo ra t ed by exp re s s ions of aldermen 
omi t ted from t h a t committee d e s p i t e t h e i r prolonged p e r i o d of 
a ldermanic expe r i ence (Appendix 8 ) . 
* u n t i l 1977. 
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The importance of this committee, and particularly the significance of 
it to the political style of Lord Mayor Clem Jones is reflected in 
the continuity of membership (Appendix 8). During the fifteen years of 
Cfi 3^  
Jones administrations, the membership was composed as follows; 
* Lord Mayor - Jones 
* Vice Mayor - Buchan 
Walsh 
1961-1975 - 15 years 
1961-1966 - 6 years 
196 7-19 75 - 9 years 
* Other 
members 
- Doyle 
Lynch 
1961-1964 - 4 yea r s 
1965-1975 - 11 yea r s 
- Greenf ie ld - 1961-1972 - 12 yea r s 
Harvey - 1961-19 72 - 12 yea r s 
-Brusasco - 19 73-19 75 - 3 yea r s 
Cout ts - 19 73-19 75 - 3 years 
Dutton - 1973-1975 - 3 yea r s 
Through the pe r iod 1961 to 1972, wi th a Council composed of 28 aldermen 
and the Lord Mayor, the membership of the Committee was f ive (Lord Mayor, 
Vice Mayor p lus t h r e e ) ; from 1973, wi th a Council composed of 21 
aldermen i n c l u d i n g the Lord Mayor, Jones i n c r e a s e d the s i z e of the 
committee to s i x . 
The inf luence of the committee system, and p a r t i c u l a r l y the dominant 
ro le of the Es tab l i shment and Co-ord ina t ion Committee throughout the 
Jones a d m i n i s t r a t i o n s , tended to change t h e p e r s p e c t i v e of t h e aldermen 
from (a) the p e c u l i a r concerns of t h e i r e l e c t o r a t e s , to (b) the wide 
and more gene ra l c i t y -wide concerns ; t h i s tendency was in fo rmal ly 
'imposed' by the need for aldermen no t members of the ' c a b i n e t ' to care-
fully monitor the p o l i t i c a l i n f l uence of those aldermen t h a t were 
members (64) The potential political influence of the small 'cabinet' 
(65) 
committee has been i d e n t i f i e d by S l augh t e r (1967) . The gene ra l 
(63) Annual R e p o r t s , 1961 to 19 75. 
(64) Some p a s t a ldermen, even of Jones p o l i t i c a l p a r t y ( A . L . P . ) , were 
concerned a t the d i f f e r e n t i a l s t a t u s a f forded the views of the 
governing p a r t y ' s aldermen by the Lord Mayor. 
(65) S laugh te r (1967) p . 5 
380 
nature and scope of c i t y government i n Br i sbane i s unique in A u s t r a l i a ; 
so , too , i s the r o l e and funct ion of the Es tab l i shment and Co-ordina t ion 
Committee, which i s ves t ed wi th the powers and d u t i e s (under cu r r en t 
ordinances) to i n s t i t u t e and review p o l i c i e s , t o supe rv i se f i n a n c i a l 
and s t a f f i n g m a t t e r s , and to provide g u i d e l i n e s for the p r i n c i p a l 
c a p i t a l works programmes and the annual b u d g e t . 
As the democrat ic r e p r e s e n t a t i o n p r o c e s s e s became'confused ' by the 
domination of the execu t ive committee and t h e Lord Mayor, the 
conventional r e p r e s e n t a t i v e r o l e s were assumed p a r t i c u l a r l y by (a) 
ind iv idua l aldermen, p a r t i c u l a r l y t h o s e not always sympathet ic to the 
a s p i r a t i o n s of Lord Mayor Jones , and (b) the p o l i t i c a l p a r t y o r g a n i z a t -
ions . Despite the o p p o s i t i o n to J o n e s , sometimes from wi th in h i s own 
p o l i t i c a l p a r t y , the popular appea l of J o n e s , accen tua ted by h i s 
manifesting p h y s i c a l and demonstrable programmes ( p a r t i c u l a r l y the 
sewering of the C i t y ) , would have e f f e c t i v e l y prevented r a d i c a l 
p o l i t i c a l o b s t r u c t i o n from the v a r i e g a t e d o p p o s i t i o n f o r c e s . In e f f e c t , 
the opposi t ion to Jones w i t h i n the City Counci l , was confined t o : 
* ^"the covetous eyes of t he p a r t y machine" ; 
* the A.L.P. Caucus mee t ings ; 
* the provocat ion of i n d i v i d u a l a ldermen. 
The f r u s t r a t i o n of the aldermen, and the p roces s of downgrading the 
influence of the aldermen i n s t i g a t e d by J o n e s , was p o s s i b l y climaxed 
in the p r e p a r a t i o n of t he 19 74/75 p l a n ; the Council was used 
p r i n c i p a l l y to promote the p lan fo r p u b l i c e x h i b i t i o n , because the 
fu l l Council of aldermen had no t been invo lved i n t h e p r e p a r a t i o n of 
(66) The in f luence of the Committee on the s t a f f i n g of t he Town 
Cle rk ' s and Planning depar tments has given i t (and the Lord 
Mayor) e x t e n s i v e c o n t r o l over the p r e p a r a t i o n and implementat ion 
of Council p o l i c i e s and progranimes concerned wi th p lanning and 
development. (See l a t e r . ) 
(67) S laughter (1967) p . 20. 
(68) Tucker (19 73) pp . 33-34. 
(69) The view of A.L.P. and opposition aldermen in office during the 
Jones administrations. (Note: consent was not given by correspond-
ents to refer to particular aldermen.) 
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the exh ib i t ed p l a n . 
As a r e s u l t of (a) an h i s t o r i c a l legacy of c i t y government by a system 
of committees, (b) a s t a t u t o r i l y imposed execu t ive committee, (c) a 
p a r t i c u l a r l y c h a r i s m a t i c and determined Lord Mayor, (d) a p l ann ing 
advisory system c r e a t e d by the S t a t e Government, and (e) a r e - o r g a n i z -
at ion of Council wards and the b a s i s of the e l e c t i o n of aldermen and 
the Lord Mayor, the ' r a n k - a n d - f i l e ' aldermen encountered a p o l i t i c a l 
system in which the conven t iona l f e a t u r e s of democratic r e p r e s e n t a t i o n 
were rendered l a r g e l y i n o p e r a b l e ; the outcome was, dur ing the s tudy 
period 1961 to 1975, a d e t e r i o r a t i o n in the e f f e c t i v e n e s s of t he 
aldermen, and a low p r o f i l e involvement in the p rocesses of d e c i s i o n -
making and pol icy-making wi th r e s p e c t to p lanning and development. 
2. THE COUNCIL OFFICERS 
This examination of t he r o l e of t h e counc i l o f f i c e r s in p l ann ing i n 
Brisbane i s concerned e s s e n t i a l l y w i th (a) the i n t e r a c t i o n of the 
planning branch w i t h the p o l i t i c a l e x e c u t i v e , and (b) the v a r i o u s 
a t t i t u d e s of s e n i o r o f f i c e r s in t h a t branch towards the ph i losophy 
and p r a c t i c e of c i t i z e n p a r t i c i p a t i o n . The i n v e s t i g a t i o n recorded 
here encountered many of the d i f f i c u l t i e s r epor t ed by Tucker i n h i s 
general enquiry i n t o a d m i n i s t r a t i o n in the City Counci l ; however, as 
the focus of a t t e n t i o n was more s p e c i f i c , and as Jones had r e s i g n e d as 
Lord Mayor and was no l onge r ab le d i r e c t l y to in f luence t h e a c t i o n s 
of the s e n i o r o f f i c e r s , t h i s r ecord o f f e r s some c r e d i b l e coherence . 
This s i t u a t i o n has been f u r t h e r improved by the i n t e g r a t i o n of t he more 
general i n v e s t i g a t i o n s of Tucker, Toms and F l e t c h e r w i th p e r s o n a l 
observations and r e c o l l e c t i o n s of p a s t s e n i o r o f f i c e r s in the p l ann ing 
branch. 
Throughout the p e r i o d covered by t h i s i n v e s t i g a t i o n , 1961 to 1975, t he 
Council o f f i c e r s were exposed to a number of i n f l u e n c e s , i n c l u d i n g the 
following: 
(70) F l e t c h e r (1977) chap t e r 8. This f a c t c o n t r i b u t e d t o the i n t r o -
duct ion of t h e Ci ty of Br i sbane Town Plan Modi f i ca t ion Act , 19 76. 
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the p e r s i s t i n g p o l i t i c a l i n t e r f e r e n c e from the Lord Mayor, 
p a r t i c u l a r l y in the c o n s i d e r a t i o n and de te rmina t ion of 
p roposa ls for major developments and the p r e p a r a t i o n of 
the s t a t u t o r i l y r equ i r ed town p l a n s ; 
* the con t inu ing r e a l i z a t i o n t h a t the f i n a l a r b i t r a t i o n 
on the C o u n c i l ' s p lans was 
i t s smal l p l ann ing b r a n c h ) ; 
by the S t a t e Government (with 
(72) 
(73) 
* the f requent changes of s e n i o r p l ann ing pe r sonne l , 
wi th c o n t r o l of the s t r a t e g i c p l ann ing s e c t i o n pass ing 
even tua l l y to the Lord Mayor's o f f i c e ; 
* the p e r s i s t i n g inadequacy of t r a i n e d p lanning s t a f f ; 
* the ' i n t e r f e r e n c e ' of t h e P lann ing Advisory Committee; 
* the con t inu ing in f luence of s e c t i o n a l i n t e r e s t groups such 
as the Br i sbane Development A s s o c i a t i o n , t h e Rural 
Environment P r o t e c t i o n A s s o c i a t i o n ( p a r t i c u l a r l y in 
r e spec t to t h e 19 74/75 P l a n ) , and t h e me t ropo l i t an members 
(71) F l e t c h e r (1977) Chapters 7 and 8; Tucker (1973) , va r i ous c i t e d 
media r e p o r t s ; Queensland Pa r l i amen ta ry Debates on the 1971 and 
19 76 town p lann ing amendment and mod i f i ca t i on b i l l s . 
(72) Bums , Queensland Pa r l i amen ta ry Deba tes , 13 Apr i l 19 76, p . 3692. 
This s i t u a t i o n was p a r t i c u l a r l y irksome when the S t a t e Depar t -
ment of Local Government had no q u a l i f i e d p l anne r s of i t s own. 
Chinchen, Queensland Pa r l i amen ta ry Debates 8 Decmeber 19 71 , 
p . 2663. 
(73) For example. Heath (Execut ive Of f i ce r and Chief P lanner ) 
res igned i n Ju ly 1966, Hewison (Deputy Chief P lanner ) i n October 
1967. 
(74) The s t r a t e g i c p lanning s e c t i o n was absorbed i n t o the Lord Mayor's 
o f f i ce in 19 73. 
(75) The Lord Mayor advocated t h i s as the p r i n c i p a l reason for 
d e f e r r i n g the submission of the 1974 p lan u n t i l February 19 75. 
Annual Report 1974 p . 14; F l e t c h e r (1977) p . 79. 
(76) Much of the t h r e e read ings of t h e 1976 town p lan m o d i f i c a t i o n 
B i l l was concerned wi th t h i s m a t t e r . Queensland Pa r l i amen ta ry 
Debates , 19 76, pp . 3687-3704, 3778-3783. 
(of the State Government). 
The routine affairs of planning in the Council were essentially 
directed through the Development Control Section, and the forward 
or strategic planning through the New Town Plan Section. The 
Development Control Section was responsible for the processing of 
applications for subdivision and use of land, the preparation of 
evidence for use at Local Government Court appeals against decisions 
of the Council Registration Board, and the revision and maintenance of 
the Council's plans. In addition, this Section was engaged in the 
direct public relations exercise with the community. The New Town 
Plan Section, originally instituted to formulate the 1961 Plan as 
the technical resource to the Greater Brisbane Town Planning Committee, 
was responsible for dealing with zoning and subdivisional matters, 
acting as a technical resource to the Planning Advisory Committee, 
and as the source of technical input to the series of plans and 
( -JQ) 
reformulations throughout the 1960's and the e a r l y 1 9 7 0 ' s . I t was 
the complexity of the p r o c e s s i n g of development a p p l i c a t i o n s , and t h e 
s u s c e p t i b i l i t y of much of t h e work of bo th major p lanning s e c t i o n s to 
p o l i t i c a l manipula t ion through Lord Mayoral d i r e c t i o n t h a t prompted 
the eventual e s t a b l i s h m e n t of t h e Bennet t Commission of Inqu i ry (196 7) 
Most of the c r i t i c i s m of t he City Counc i l ' s a d m i n i s t r a t i o n of p lann ing 
has been d i r e c t e d a t the a l l e g e d p o l i t i c a l i n t e r f e r e n c e ; o f t e n , the 
adminis t ra t ion has been ' excused ' the r e s p o n s i b i l i t y for i t s a c t i o n s 
because of the smal lness of t h e q u a l i f i e d p lanning s t a f f . However, 
(77) Burns, Queensland Pa r l i amen ta ry Debates , 13 A p r i l 19 76, pp . 
3689-70; Lament, Queensland Pa r l i amen ta ry Debates , 13 A p r i l 19 76, 
p . 3700. (See a l s o l a t e r s e c t i o n s of t h i s Chapte r . ) The 
membership of t h e committee a d v i s i n g t h e m e t r o p o l i t a n members 
was c i t e d i n f u l l by Chinchen, Queensland Pa r l i amen ta ry Deba tes , 
8 December 1971, p . 2664. 
(78) The a c t i v i t i e s of t h e s e s e c t i o n s of t h e P lanning and Bu i ld ing 
Department a r e summarily recorded i n t he Annual Reports of the 
City Counc i l . 
(79) See l a t e r , t h i s Chapter . 
(80) For example. P o r t e r , Queensland Pa r l i amen ta ry Debates , 8 December 
1971, p . 2669; Rae, Queensland Pa r l i amen ta ry Debates , 7 September 
1971, p . 373. 
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(81) 
there are some contextual matters which merit consideration. In 
the implementation of his personal objectives for Brisbane Lord Mayor 
Jones needed and achieved "tight personal control of the planning and 
/ go') 
administration of many programmes". In pursuing this "tight 
personal control" Jones inevitably came into conflict with his senior 
administrators in most departments; this conflict was particularly 
rife with Town Clerk Mc^ulay (who was dismissed in April 1973) , with 
Deputy Town Clerk Hawes, and with senior officers in the town planning 
branch (chief planner Heath resigning in July 1966, and his deputy 
Hewison in October 196 7 ) . The areas of conflict of the political 
executive with the senior officers were concerned with, for example, 
* the extent to which Council employees could give 
expression to their political views - the case of 
the Council draftsman and the 'how-to-vote' cards; 
* the political manipulation of power structures 
within a department - the case of the augmentation 
of appointments as Assistant Town Clerks; 
* the reasonableness of senior officers' workloads -
the case of the Acting Town Clerk and the Deputy 
providing the Establishment and Co-ordination Committee 
with administrative service previously provided by six 
senior officials; and the case of the premature 
retirement of the City Solicitor (Gatfield); 
* the degree of technical expertise required for 
particular administrative actions - the case of the 
resignation of the Chief Planner (Heath) ; 
* the nature (and assurance of confirmation) of senior 
appointments - the cases of the termination of the 
appointment of the Director of Planning (Day), and 
(81) The remainder of this section draws extensively on Tucker 
(19 73), Toms (19 72), and comments from former senior planners 
in the planning branch of the City Council. 
(82) Tucker (1973) p. 12. 
385 
the prolonged period of 'acting' appointments (for 
example, Hawes as Deputy Town Clerk - almost 27 
months); this system of extended 'acting appointments' 
would render the officer more susceptible to 
political executive pressure; 
the availability of senior officers to address public, 
professional or private meetings or matters concerned 
with their administrative responsibilities; 
* the situation engineered by the Lord Mayor in which he 
could seek advice from any council officer, whether 
or not a departmental head, or proceed to make decisions 
or take action without any prior process of consultation 
with the Council administration - this situation was 
adopted following the retirement of Slaughter as Town 
Clerk, and his appointment as Executive Advisor. 
It was claimed in State Parliament that the City of Brisbane Town 
Planning Act Amendment Bill (19 71) would 
"make town planning in Brisbane a process that is « 
respectable in the eyes of most people .,. enable 
town planning to receive general approval ... 
upgrade all the levels of planning ... (mean) that 
qualified town planners will inevitably appear now 
in much greater numbers in the Brisbane City Council.p^x 
than they have in the past". 
However, the credibility of the competence of the available planning 
staff was a factor contributing to the deferment of the statutorily 
required Plan of 1974 until February 1975. 
Throughout the period of Jones' Lord Mayoralty, the administration of 
the town planning section of the Council was subjected to varying 
(83) Tucker (1973) p. 53. 
(84) Hewison has reported the political interference of the Lord 
Mayor in the personal invitation to speak to a lunchtime Lions 
Club meeting. 
(85) Porter, Queensland Parliamentary Debates, 19 December 1971, p. 
2804. (ray emphasis - M.T.F.) 
degrees of ' i nvo lvemen t ' by the p o l i t i c a l e x e c u t i v e , to low numbers 
of q u a l i f i e d s t a f f , and to an i n c o n s i s t e n t and uneven p rocess of 
plan p r e p a r a t i o n . As a r e s u l t of t h i s , the commitment to and 
indulgence in p r a c t i c e s of c i t i z e n p a r t i c i p a t i o n in p l ann ing which 
had become commonplace i n many p a r t s of the world was s e v e r e l y 
prejudiced. 
3. ACTIVITIES OF SECTIONAL INTEREST GROUPS 
A p a r t i c u l a r l y s i g n i f i c a n t c o n t r i b u t i o n to the p lanning p rocess i n 
Brisbane has been made by s e c t i o n a l i n t e r e s t groups . E a r l i e r in t h i s 
Chapter, mention was made of the i n i t i a t i v e s of the Queensland Town 
Planning A s s o c i a t i o n towards encouraging the newly-formed Br i sbane 
City Council to under take the p r e p a r a t i o n of a comprehensive town p l a n 
and to appoin t a f u l l - t i m e c i t y p lanning o f f i c e r . Involvement in 
planning has been pursued c o n s i s t e n t l y by a d i v e r s i t y of s e c t i o n a l 
groups - the Chambers of Commerce and Manufac turers , the P rope r ty 
Owners' A s s o c i a t i o n , the R e t a i l e r s ' A s s o c i a t i o n , va r ious p r o f e s s i o n a l 
bodies (concerned w i t h r e a l e s t a t e , p l ann ing , a r c h i t e c t u r e , s u r v e y i n g , 
engineer ing, v a l u a t i o n ) , the Br i sbane Development A s s o c i a t i o n , the 
Rural Environment P lanning A s s o c i a t i o n , the Na t iona l Trus t of 
Queensland, the Queensland Conservat ion Counci l , and many o t h e r s 
through the p roce s se s of p u b l i c s t a t e m e n t s , the o r g a n i z a t i o n of 
seminars and o t h e r m e e t i n g s , the convening of ad hoc i n v e s t i g a t i v e 
committees, the lodgement of o b j e c t i o n s to s p e c i f i c p lann ing p roposa l s 
and a c t i o n s , the lobbying of t he aldermen and S t a t e Government members, 
and so on. 
Other c o n t r i b u t i o n s to the pub l i c exposure and examinat ion of p l ann ing 
in Brisbane have been made by members of t h e U n i v e r s i t y academic 
f r a t e r n i t y , some as ' a g e n t s p r o v o c a t e u r s ' for p e r s o n a l i z e d s t y l e s of 
planning, o t h e r s as o b j e c t i v e commentators on the p o l i t i c a l man ipu la t ions 
of the p lanning p r o c e s s , and s t i l l o t h e r s as members of Counci l o r 
other advisory committees . 
(86) Some groups have been p a r t i c u l a r l y p a r o c h i a l i n o r i e n t a t i o n : 
for example, the Gap Qua r ry ' s P r o t e s t Act ion Committee responding 
to s p e c i f i c p r o v i s i o n s of t h e 1969 P l a n . 
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Consideration in this section is given to three sample (but not necessar-
ily typical) 'groups': the Brisbane Development Association, the 
Rural Environment Planning Association, and the academic fraternity. 
The Brisbane Development Association. 
The Association was formed at a public meeting in May 1957 in response 
to the concern being expressed generally in the business community that 
the progress towards the preparation and adoption of a town plan for 
Brisbane was hesitant and inconsistent. This principal and initiating 
motivation has persistently characterized the attitudes and performance 
of the Association; it responds to developing situations which are 
considered likely to be prejudicial to the interests of the business 
community and its associated professional organizations by making 
public statements, convening public meetings and by promoting 
investigations through its own system of committees into particular 
facets of the Council's planning action or inaction. 
The Association, which evolved from a citizen's advisory committee, 
is composed of representatives (nominees) of industrial and business 
firms, companies and corporations, and of the associated professional 
bodies of architecture, engineering, planning and so on. The principal 
purpose of the Association is to inform and educate the public on 
matters of community importance, and especially those matters of town 
planning and development which potentially expose the business 
community to risk and detriment. For example, the Association 
convened a public seminar in October 19 76 to release the report of its 
Flood Investigation Committee; the report proposed the introduction of 
of flood plain management policy to cope with the protection of public 
and private property, stock and capital equipment, the policy being 
related to the use of town planning measures to control development 
on the flood plains rather than the deployment of engineering works to 
reduce flood heights. 
(87) This description is based on an examination of publications of 
the Association and interviews with its Chairman and members of 
its City Centre and Town Plan Review Committees. 
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The i n t e n t i o n of the Assoc i a t i on has been to adopt a ' l o w - p r o f i l e ' , 
a p o l i t i c a l p o s i t i o n ; t h i s has developed from i t s i n t e r p r e t a t i o n of 
i t s c a t a l y t i c r o l e a s : 
a) p rov id ing a forum for informed d i s c u s s i o n and comment 
on m a t t e r s a f f e c t i n g the community g e n e r a l l y ; 
b) p rov id ing a source of advice and guidance to 
l o c a l i z e d community or s p e c i f i c and smal l i n t e r e s t 
g roups ; 
c) p rov id ing a base fromwhich to lobby a l l l e v e l s of 
government and l a r g e c o r p o r a t i o n s on beha l f of 
the community (as i t i n t e r p r e t s ' t h e communi ty ' ) . 
In the p u r s u i t of t h i s c a t a l y t i c r o l e , the performance of t h e A s s o c i a t i o n 
has been p a r t i c u l a r l y newsworthy (as i n t e r p r e t e d by the media) when 
i t has conspicuously cha l lenged t h e City Council or the S t a t e Government; 
ac t ions such as lodging o b j e c t i o n s to the town p l a n , p u b l i c s t a t emen t s 
condemning proposed p lanning a c t i o n i n Anzac Square and along the 
banks of the Br isbane River have a t t r a c t e d coverage by the media. 
However, the Assoc i a t i on has p e r s i s t e n t l y endeavoured to p re sen t an 
image of c o n s t r u c t i v e c r i t i c i s m and comment, commending the City 
Council or the S t a t e Government when, i n i t s view, proposed a c t i o n 
seemed a p p r o p r i a t e , and c o n t r i b u t i n g c o n s t r u c t i v e sugges t i ons to t h e 
reformulat ion of p lanning l e g i s l a t i o n . Because of the na tu r e of t he 
composition of t h e A s s o c i a t i o n , and p a r t i c u l a r l y the r e p r e s e n t a t i o n of 
the planning and development p r o f e s s i o n s , the o r i e n t a t i o n of the 
Assoc i a t i on ' s c o n t r i b u t i o n to p u b l i c debate on p l ann ing ma t t e r s has been 
conse rva t ive , and o f t en t e c h n i c a l l y profound; t h i s o r i e n t a t i o n has been 
i n t e r p r e t e d as p a r t i z a n and t e c h n i c a l l y p r o v o c a t i v e by the Lord Mayor. 
(88) For example, c o n t r i b u t i o n s to the fo rmula t ion of the p lann ing 
l e g i s l a t i o n enac ted i n 1964 and 19 7 1 . 
(89) This assessment i s based on an i n t e r p r e t a t i o n of comments 
made by Jones dur ing the p e r s o n a l i n t e r v i e w . 
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The operations of the Association have been consistently constrained 
by the lack of adequate financial resources to meet its preferred 
standard and scope of activities. Occasionally, the momentum of the 
Association has slowed, and the continuation of the promotional 
activities has depended upon the willingness of its members to under-
write the costs of meetings, publications and so on, and to carry out 
exhaustive investigations Into matters of interest and concern to the 
Association in the member's own time and using the resources of their 
firms, companies or practices. Despite the financial constraints, the 
Association's members have personalized prestige which facilitates 
access to the fora of decision-making in both the City Council and the 
State Government; conversely, the personalized prestige or status of 
some members deters active consultation with some parliamentarians and 
aldermen. 
The Association is particularly well-served with professional advice; 
therefore, its technical performance is generally competent. However, 
because of (a) the high 'level' at which most of its work is pitched, 
(b) the inevitable conservatism of the business community, and (c) the 
differential concession to its 'political' stance by the major political 
parties, the intention of giving an informed expression of 'the public 
interest' is detrimentally affected. 
(91) 
The Rural Environment P lanning A s s o c i a t i o n 
This Assoc i a t i on , r e p r e s e n t i n g the i n t e r e s t s of about 370 f a m i l i e s i n 
the western Br isbane suburbs of B r o o k f i e l d , Pu l l enva l e and Mog i l l , 
was formed i n January 1973 p a r t i c u l a r l y t o cha l lenge the i n t e n t i o n s of 
the City Council to r a d i c a l l y change t h e land use zoning of the a r e a 
(from 'Non-urban' to ' R e s i d e n t i a l A ' , thereby c r e a t i n g the o p p o r t u n i t y 
for the s u b u r b a n i z a t i o n of the w e l l - e s t a b l i s h e d r u r a l pe r iphe ry of the 
ci ty) . 
(90) For example. Burns , Queensland Pa r l i amen ta ry Debates , 13 A p r i l 
19 76, p . 3690. 
(91) This d e s c r i p t i o n i s based on an unpubl ished seminar pape r . 
(Rowe, W., Scan lan , T.) 'A Study and Assessment of the R.E.P.A. 
o r g a n i z a t i o n ' Department of Regional and Town P lann ing , U n i v e r s i t y 
of Queensland, 19 77. 
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The Assoc ia t ion has ac ted throughout i t s s h o r t e x i s t e n c e i n a manner 
c h a r a c t e r i s t i c of a community group composed of many community l e a d e r s 
and p r o f e s s i o n a l s . In o rde r to c h a l l e n g e the i n t e n t i o n s of t h e Ci ty 
Council, the A s s o c i a t i o n s e t g u i d e l i n e s fo r i t s o p e r a t i o n s : t hese 
included, 
* the p r e p a r a t i o n of a s t r a t e g y p l a n fo r the a r e a , to be 
used as the b a s i s fo r d i s c u s s i o n and n e g o t i a t i o n wi th 
the City Counc i l ; 
* the e s t ab l i shmen t of a s e r i e s of sub-committees 
(phys ica l environment , eco logy , s o c i a l environment , 
l ega l ) to propose g u i d e l i n e s for t h e p l a n , and to s e t 
the framework for fu tu re p l ann ing a c t i o n based upon a 
fundamentally and t e c h n i c a l l y sound in format ion b a s e ; 
* the maximization i n the use of i n t e l l e c u t a l and t e c h n i c a l / 
p r o f e s s i o n a l r e sou rces a v a i l a b l e w i t h i n the R.E.P .A. 
community; 
* the f o s t e r i n g of p r o f e s s i o n a l - p o l i t i c a l l i nkages between 
r e s i d e n t s i n the R.E.P.A. a r e a and ( p a r t i c u l a r l y ) the S t a t e 
Government, and to engage the Ci ty Council in meaningful 
n e g o t i a t i o n s ; 
and 
* the c r e a t i o n of an o r g a n i z a t i o n committed to promoting the 
common purpose of p r o t e c t i n g i t s l o c a l i t y from unwanted 
changes i n the p l ann ing c o n t r o l s through a c t i v i t i e s 
der ived from common s o c i a l , economic, p o l i t i c a l and 
environmental i n t e r e s t s . 
In order to ach ieve i t s own i n t e n t i o n s the A s s o c i a t i o n c r ea t ed an 
organizat ion which (a) under took a d i v e r s i t y of d e t a i l e d s o c i a l , 
economic, e c o l o g i c a l , l e g a l and env i ronmenta l s t u d i e s , us ing the 
ava i lab le s k i l l s of r e s i d e n t s of the a r ea p r o f e s s i o n a l l y involved 
in eng inee r ing , development, a r c h i t e c t u r e , t he law, e c o l o g i c a l s tudy and 
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so on; (b) commissioned the preparation of a structure plan by a 
consultant architecture-planning practice; (c) lodged objections to the 
submitted town plans of 19 74/75 and 19 76; (d) submitted proposals to 
the State Government for the creation of a multi-purpose park in the 
Mt. Coot-tha area; and (e) investigated and reported on alternative 
systems for supplying the districts' needs for public utilities and a 
structured approach to the road system of the area. All of these 
activities drew extensively on the available professional competence of 
the residents. 
The Association, per se, had no direct access to the decision-makers 
in the City Council or the State Government. However, the personal 
prestige and community status of some of its members attracted a 
high degree of importance to its actions, proposals and reports; close 
personal relationships with State and Federal politicians facilitated 
careful consideration of its actions even by those politically 
antipathetic to the Association. 
As with many, narrowly-defined interest groups, the stimulus to the 
creation of the Association was the potential threat to the quality 
of life enjoyed by its members. The Association campaigned vigorously, 
both publicly and in the processes of carefully selected lobbying; 
the ramifications of the actions of the group have not been extended 
generally into the Brisbane community. Once the principal focus of 
attention had been passed (i.e. the objections to the Council intention 
to radically change the land use zoning) the energy of the group 
. (92) 
tended to dissipate. However, the financial status of the Association 
has been sustained through membership subscriptions and income from a 
diversity of social and cultural gatherings, and the interests of the 
membership have been extended into providing guidelines for other 
community groups experiencing situation provocations and threats to 
'their' territory. At the present time, the Association is virtually 
dormant, but its actions through the period of 19 73 to 19 75 were 
indicative of a particularly competent and knowledgeable community 
(92) The present Chairman has claimed that $28,000 was raised and 
spent on legal challenges, objections and the preparation of the 
Strategy Plan in the first three years of the Association's 
existence. 
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group with exceptional access to some politicians (Local, State and 
Commonwealth) of consequence, demonstrably capable of successfully 
challenging the potentially politically manipulative intentions of a 
(93) 
city planning process dictated by Lord Mayor Clem Jones. 
(94) The Academic Fraternity 
The credibility and the influence of members of the Queensland academic 
fraternity on planning in Queensland, and more particularly planning in 
Brisbane, has been subjected to fluctuations through time, and in the 
esteem accorded by State parliamentarians, the State Government, the 
Lord Mayor and the City Council. There is little conspicuous 
evidence of the attitudes within the community generally to the planning 
acadenu.cs. In this section, consideration is given to the recognition 
accorded the academic fraternity in particular episodes and with 
reference to particular academics. 
The attitudes of State parliamentarians to acadenu.cs generally and to 
the discipline of planning more specifically, have been inconsistent, 
extending through the continuum from generous support and promotion -
"... I ask the government to give serious consideration, 
firstly, to the establishment of a chair at the University 
so that people can be instructed and trained in the (Q<^\ 
process and art of town planning." 
- to cynical provocation and condemnation -
(93) In many ways, the actions of the Rural Environment Planning 
Association were consistent with those of the community group 
concerned to protect its village from the threat of being the 
site for the third London Airport (Perman, 19 73). 
(49) For the purposes of this section the interpretation used of 
'the academic fraternity' is confined to the University or 
tertiary education teachers and researchers who have (a) been 
trained as planners, (b) practised as planners, or (c) who have 
contributed to considerations in the planning process (such 
as geographers, economists). 
(95) Houston, Queensland Parliamentary Debates, 18 March 1964, p. 
2633. 
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"Sometimes academics can be s c h o l a s t i c morons who c a n . g , . 
run up a dry gu l ly wi thout any t r o u b l e w h a t e v e r . " 
and 
"In my op in ion , town p lanners . . . a r e p o s s i b l y the 
most s e r i o u s cancer i n f l i c t e d on l o c a l government ,Q.^. 
by a government." 
Before the pe r iod which forms the benchmark fo r most of the i n t e r -
p r e t a t i v e c o n s i d e r a t i o n s of t h i s chap te r - the Lord Mayoralty of Clem 
Jones 1961 to 19 75 - the S t a t e Government and the City Council approved 
the use of the p lanning t a l e n t s of the P r o f e s s o r of A r c h i t e c t u r e a t 
the Univers i ty of Queensland (Cummings) as a member of t he committee 
appointed i n 1957 to r e d r a f t the 1952 p l a n . P ro fe s so r Cummings was 
re ta ined as the p lanning expe r t on the G r e a t e r Br isbane Town Planning 
Committee e s t a b l i s h e d i n January 1959 to p r e p a r e the town p lan for the 
City; he was s t i l l a member of t h e Committee when Clem Jones rep laced 
Groom as the Lord Mayor in 1961, and a s i g n a t o r y to the p l an submit ted 
in October 1961. Cummings was the only U n i v e r s i t y p lann ing academic 
to be s p e c i f i c a l l y involved in t he p l a n n i n g p rocess i n Br isbane dur ing 
the Lord Mayoralty of Jones . 
Construct ive c r i t i c i s m on the approaches of t h e S t a t e government and 
the City Council to the mat te r of the l o c a t i o n of i n d u s t r y was made by 
a Univers i ty economist ; P ro fes so r Gates proposed t h a t a pane l of 
exper ts should be formed to he lp the S t a t e government and t h e Ci ty 
Council in the development of economical ly sound i n d u s t r i a l and 
business l o c a t i o n p o l i c i e s . 
In the pe r iod of u n c e r t a i n t y of t h e c a l i b r e of t h e p lanning work be ing 
done in the p lann ing branch of the Ci ty Counci l fo l lowing the 
r e s igna t ion of t h e Chief P lanner and h i s deputy i n 1966 and 1967, and 
the r e s i g n a t i o n of a t h i r d s e n i o r p l anne r i n January 1968, P r o f e s s o r 
(99) Roberts was prominent i n e x p r e s s i n g r e s e r v a t i o n s and concern about 
(96) Harvey, Queensland Pa r l i amen ta ry D e b a t e s , 9 A p r i l 1964, p . 3747. 
(97) Hooper, Queensland Pa r l i amen ta ry D e b a t e s , 5 A p r i l 1977, p . 2908. 
(98) Reported i n The Cour ier Mai l , October 29, November 11 , 1966. 
(99) P ro fe s so r and Dean of A r c h i t e c t u r e , U n i v e r s i t y of Queensland. 
Roberts was a l s o a q u a l i f i e d p l a n n e r . 
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the progression of the review of the town plan required by 1969 and 
emphasizing the need for comprehensive planning. In October 1970, 
Professor Roberts was appointed as a planning expert to the committee 
(100) 
to assist the Minister for Local Government in town planning matters. 
Costello has made particularly diverse contributions to the planning 
of Brisbane; he was the controversial architect-planner in charge of 
the planning and building section of the City Council during the Lord 
Mayoralty of Chandler. The controversy between Costello and the 
Lord Mayor was based on the differences between their respective 
conceptions of the form to be taken by the proposed town plan in the 
early years after World War II; Costello advocated the preparation of 
a visionary master plan before the definition of a zoning plan and 
supporting ordinances, whereas the Lord Mayor, acting on the 
recommendations of the previous chief planner (Mclnnes) and responding 
to his own inclination for immediate action, insisted on the preparation 
of the zoning plan. Despite his lack of success within the city 
administration - except perhaps with his visionary approach to the 
planning exhibition held in the City Hall in April 1948 - Costello's 
planning reputation earned him a teaching post at the Queensland 
Institute of Technology, and he was appointed as a planning expert 
(with Professor Roberts) to the Committee to assist the Minister for 
Local Government in October 19 70. 
In 1968, Professor Lewis Keeble joined the University of Queensland from 
the University of London; initially appointed as a Reader in Regional 
and Town Planning, he was appointed to a personal chair and headship 
of the Department of Regional and Town Planning in 19 70. Professor 
Keeble's extensive reputation in planning, with particular experience 
in Britain, attracted attention to his criticisms of the town plan 
submitted in 1969; his critical analysis of the form of the plan 
and the accompanying documents, with specific criticism of the zoning 
principles and the ordinances, was leavened with constructive comment on 
a possible form the planning exercise might more profitably have taken, 
exemplified through a postgraduate student study programme. Keeble's 
(100) The nature, functions, and membership of this Committee is 
considered later in this Chpater. 
(101) Reported in Proceedings, Seminar on the Revised Brisbane Town Plan 
(see footnote 48). 
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conception of p l a n n i n g , i t s n a t u r e , methods and products was a lmost 
cons i s t en t ly a t v a r i a n c e wi th t h a t of the S t a t e Government and the 
City Council . Lord Mayor Jones was not in sympathy wi th Keeb l e ' s 
p e r s i s t e n t advocacy of t he B r i t i s h s t y l e of p l ann ing , and the 
academic's c h a r a c t e r i s t i c ou tspokeness caused cons t e rna t i on and 
re jec t ion by the M i n i s t e r for Local Government. Following 
p a r t i c u l a r c r i t i c i s m s of t h e M i n i s t e r and the p r e v a i l i n g p lanning 
system in Brisbane a t a p u b l i c mee t ing , the Min i s t e r a t t a c k e d 
Professor Keeble in a M i n i s t e r i a l S ta tement , a l l e g i n g f a c t u a l 
mis represen ta t ion and q u e s t i o n i n g the motives for the p r o f e s s o r ' s 
. , . . (104) 
c r i t i c i s m s . 
Throughout most of t he p e r i o d of the Jones a d m i n i s t r a t i o n s t h e r e have 
been an observable r e l u c t a n c e to use the exper ience and f a c i l i t i e s 
ava i lab le a t the U n i v e r s i t y of Queensland to a s s i s t wi th the p r e p a r a t i o n 
of the r e c u r r i n g town p l a n , or w i th the review of the more ambi t ious 
planning and development a p p l i c a t i o n s . S i m i l a r l y , t h e r e has been a 
conspicuous absence of r a p p o r t between the S t a t e Government and some 
of the Univers i ty p l ann ing academics . This s i t u a t i o n , p a r t i c u l a r l y 
prevalent a t the p o l i t i c a l l e v e l , has rendered impotent a v a l u a b l e 
community r e s o u r c e . Although adv i sory committees to the Min i s t e r of 
Local Government r e c r u i t e d the t a l e n t s of the Processor of A r c h i t e c t u r e 
( u n t i l h i s remove to the U n i v e r s i t y of New South Wales) , and have 
drawn on the s k i l l s of p l ann ing t e a c h e r s a t t he Queensland I n s t i t u t e of 
Technology, and a l though t h e P lann ing Advisory Committee of t he Ci ty 
Council r e c r u i t e d t he t a l e n t s of t h e geographer Dr. P e t e r Wood, none of 
them, and no department i n t he S t a t e or t h e City a d m i n i s t r a t i o n s 
rec ru i t ed the a v a i l a b l e p l ann ing t a l e n t s a t the Un ive r s i ty of Queensland. 
There i s a ca se , h e r e , t h a t , no m a t t e r for what r eason , the community has been 
(102) Rae, Queensland P a r l i a m e n t a r y Debates , 7 September 1971, p . 
372-4. 
(103) Reported i n The Cour ie r Ma i l , 6 September 1971. 
(104) " . . . in the l i g h t of P r o f e s s o r K e e b l e ' s i l l - j u d g e d c r i t i c i s m s 
s ince t h a t time I ask the q u e s t i o n , 'How much were h i s 
c r i t i c i s m s i n f l u e n c e d by the f a c t t h a t we did no t employ 
him, and how much were h i s c r i t i c i s m s in f luenced by h i s 
a e s t h e t i c d e s i r e to see Br i sbane developed along the l i n e s 
of h i s own p e c u l i a r p l a n n i n g ? ' " Rae, Queensland P a r l i a m e n t a r y 
Debates , 7 September 1971, p . 374. 
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depr ived of a c o m p e t e n t p l a n n i n g r e s o u r c e wh ich c o u l d h a v e c o n t r i b u t e d 
s i g n i f i c a n t l y t o t h e p r o c e s s e s of t h e s u c c e s s i v e p l a n p r e p a r a t i o n s , 
e x a m i n a t i o n s and e v a l u a t i o n s . 
4. THE ROLE OF ADVISORY COMMITTEES 
The f o r m a t i o n and s u b s e q u e n t use of an a d v i s o r y c o m m i t t e e i s a 
c o n v e n t i o n a l t o o l of g o v e r n m e n t , f a c i l i t a t i n g an o t h e r w i s e u n a v a i l a b l e 
r e s o u r c e of e x p e r t i s e and e x p e r i e n c e (a ) t o p r o v i d e u s a b l e i n p u t 
i n t o t h e p o l i c y - m a k i n g o r d e c i s i o n - m a k i n g p r o c e s s e s o r (b) t o ' l i s t e n ' 
as an o b j e c t i v e s o u n d i n g - b o a r d , a s an e x p e r i m e n t a l community of i n t e r e s t e d 
and a f f e c t e d c i t i z e n s . A d v i s o r y c o m m i t t e e s p e r f o r m a d i v e r s i t y of 
f u n c t i o n s , and a r e o r g a n i z e d i n v a r i o u s w a y s ; f o r example t h e y may be 
in fo rmal o r f o r m a l , may meet r e g u l a r l y o r i n f r e q u e n t l y , may d e f i n e t h e i r 
own p r o s p e c t u s of c o n s i d e r a t i o n s o r have i t d e f i n e d f o r them, may b e 
composed of l aymen o r s p e c i a l i s t s , of nominees o r r e p r e s e n t a t i v e s o r 
a p p o i n t e e s , of l aymen o r p o l i t i c i a n s , o r of any c o m b i n a t i o n of t h e s e 
or o t h e r d e s c r i p t i v e a p p e l a t i o n s . 
The c o n s i s t e n t f e a t u r e of a d v i s o r y c o m m i t t e e s i s t h e c o n s p i c u o u s 
absence from t h e membersh ip of t h e ' a v e r a g e ' c i t i z e n . A l t h o u g h se ldom 
are t h e r e s p e c i f i c membership p r e s c r i p t i o n s , t h e e v e n t u a l m e r b e r s h i p 
i s of t e n h e a v i l y w e i g h t e d t o w a r d s r e p r e s e n t a t i v e s of t h e p r o f e s s i o n s , 
the b u s i n e s s and i n d u s t r i a l community , t h e p h i l a n t h r o p i c o r g a n i z a t i o n s , 
and the t r a d e s u n i o n s ; and t h e ' r e p r e s e n t a t i v e s ' of t h e s e g r o u p s i n t h e 
coimnunity a r e f r e q u e n t l y drawn from t h e u p p e r l e v e l s of t h e i r r e s p e c t i v e 
o r g a n i z a t i o n a l h i e r a r c h i e s . Th i s s i t u a t i o n i s r e f l e c t e d i n t h e 
compos i t ion of t h e t h r e e a d v i s o r y c o m m i t t e e s examined i n t h i s s e c t i o n . 
C o n s i d e r a t i o n i s g i v e n i n t h e f o l l o w i n g p a g e s t o 
* the Planning Advisory Committee of the Brisbane City Council, 
a statutorily defined Committee required to assist with 
the preparation of the town planning schemes and reviews; 
* the Advisory Committee to the Minister responsible for 
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Local Government i n Queensland; 
and 
* the more informal advisory committee servicing the 
metropolitan State parliamentarians of the Joint Government 
parties (Liberal-National), 
Each of these committees have been required to perform particular 
functions, most especially the tendering of soundly-based professional 
advice to be subsequently used in the political arenas of the State 
Parliament or the Council Chamber, The distinct difference between 
the requirements of the Committees has been the extent to which they 
were susceptible to political manipulation; this particular 
characteristic will be apparent from the three analytical descriptions 
of the purpose, operation, membership and impact of the Committees. 
The Planning Advisory Committee 
The process of formulating the town plans, and the general control of 
development in Brisbane during the 1960's and 19 70's was dominated by a 
series of advisory comnrLttees. Throughout that period the incumbent 
Lord Mayor insisted that resort to the advisory committee form of 
decision-making was an expression of the intention to depoliticize the 
process of plan-making, and to increase the content of meaningful 
community involvement. However, a contrary argument may be 
sustained that the use of these advisory committees composed of 
nominated persons, rendered the processes of planning vulnerable to 
political manipulation. 
The first conspicuous committee of this kind was the Greater Brisbane 
Town Planning Committee established under the 1959 Act. It was 
(105) B.C.C. (1975) p. 4,5. 
(106) The City of Br i sbane (Town Plan) Act , 1959. This committee was 
composed of t h e Lord Mayor, one Br isbane alderman, the Town 
Clerk, the D i r e c t o r of Local (kivernment, an appo in tee of t he 
Un ive r s i ty of Queensland S e n a t e . 
398 
serviced by a specially established 'new town planning section' in the 
Council's planning and building department. The output of the 
committee, a report on the formulation of a new town plan revealed 
the balance of its deliberations between matters which were technical 
and those which were essentially political. For example, the report 
insisted that the approach to planning in Brisbane should be practical 
and not particularly concerned with theory and idealism (p. 1), that 
the principal objective to be achieved was the orderly development of 
the city (p. 3), and that the plan should be followed by a thorough 
review of the statutory requirements and processes (p. 4). 
The Greater Brisbane Town Planning Committee was replaced by the 
Planning Advisory Committee which was foreshadowed in The City of 
Brisbane Town Planning Act, 1964 and established by the city ordin-
ances. This committee was charged with the function of advising 
the Council on the exercise and discharge of the responsibilities 
and powers with respect to the town plan. The membership of the 
committee was set at a minimum of seven and a maximum of nine, of 
which the Lord Mayor, the chairman of the Council's Health Committee, 
and the Town Clerk were permanent members ex officio. Although it was 
not specifically charged to do so, the Chairman (the Lord Mayor) 
organized the committee so that it became closely involved with the 
routine administration and preparation of the town plan, the consider-
ation of the major applications for sub-division, rezoning and site 
development approval. In the pursuit of the heavy workload, the 
committee acted through a sub-committee, although the Council 
ordinances do not provide for the fragmentation'of the full committee 
or for the delegation of any of its functions. In response to the 
particular political style of Lord Mayor Jones, the Planning Advisory 
Coimnittee assumed the status of the principal organ in the Council 
for the determination of planning policies. 
(107) Of the 36 staff in the section only six held formal planning 
qualifications (Heath, Hewison, Guthrie, Smith, Tucek, 
Weychardt), 
(108) Report on the New Town Plan For Brisbane, 1961. 
(109) City of Brisbane Ordinances Chapter 8, clauses 8-22. (These, 
as amended in 1967, are recorded in Appendix 6.) 
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The Planning Advisory Committee first met in February 1966, It was 
charged with advising the Council on the exercise and discharge of 
its responsibilities, powers, authorities and functions in connection 
with the town plan. However, from the commencement of its service 
confusion surrounded the actual prospectus of activities (a) expected 
of, and (b) performed by the Committee. For example, in commenting on 
the inaugral meeting, the Lord Mayor is reported to have said that the 
function was a routine matter of investigating and considering 
applications for rezoning and 'major' urban development ; however, 
some members considered its most useful function was in discussing and 
recommending policies relating to the future of Brisbane; the Annual 
Reports have recorded the role as. 
"to guide the Council in its control of development of the 
city, and to consider matters of policy in relation to /IION 
- I ' l l \ • * - 1 ^ / 
planning. 
The prospectus of functions included: 
(a) the consideration of all applications for development 
which were complex, and of which the ramifications 
were potentially extensive; 
(b) the examination of all applications for rezoning; 
(c) a consideration of the matters material to the 
preparation of the Town Plans of 1969 and 19 75; 
(d) the general discussion of some matters of policy; 
(e) acting as a 'sounding board' for some planning 
ideas generated in the planning branch (particularly 
if the Lord Mayor was uncertain of their value). 
(110) City of Brisbane Ordinances, Chapter 8, Clause 10. 
(111) Courier Mail, 8 February 1966. 
(112) Annual Report, No. 41 (1966) p. 35. 
These va r ious func t ions were not pursued e q u i t a b l y . Committee members, 
though seldom c h a l l e n g i n g the composi t ion of the agenda, were g e n e r a l l y 
of the opin ion t h a t i n o r d i n a t e amounts of time were expended on the 
cons idera t ion of d e t a i l e d a s p e c t s of a p p l i c a t i o n s fo r development or 
rezoning, a t the expense of wor thwhi le d i s c u s s i o n of p o l i c y and 
ph i losophica l ma t t e r s which nrLght u s e f u l l y have shaped the approach 
to the p lanning of Br i sbane , To the e x t e n t to which the agenda was 
composed of d e t a i l e d r a t h e r than p o l i c y ma t t e r s i t may be a l l eged t h a t 
i t was p o l i t i c a l l y manipu la ted . 
The Committee met weekly, most o f t e n as an open forum to which the 
aldermen and members of the p u b l i c were admi t t ed ; o c c a s i o n a l l y , the 
chairman ( the Lord Mayor) would c l o s e the meeting to persons o the r 
than the r e g u l a r members, p a r t i c u l a r l y i f c o n t e n t i o u s or s e n s i t i v e 
app l ica t ions were to be c o n s i d e r e d . I t was a c t i o n such as t h i s , t h a t 
contr ibuted to the fu ro re su r round ing t h e 19 75 P l a n , l ead ing u l t i m a t e l y 
to the d i s s o l u t i o n of t he Committee by the 19 76 Act . Some meetings were 
attended by development a p p l i c a n t s , o r by Council o f f i c e r s or i n v i t e d 
experts i f i tems on the agenda r e q u i r e d open d i s c u s s i o n wi th a p p l i c a n t s 
or the c o n t r i b u t i o n of t e c h n i c a l e x p e r t knowledge. Throughout 
the proceedings of the Committee those who p a r t i c i p a t e d tend to agree 
that the Lord Mayor t r e a t e d the members cour t eous ly and as p e e r s , bu t 
that the t r ea tmen t accorded s e n i o r Council o f f i c e r s and some aldermen 
at tending as o b s e r v e r s , was a t t imes embar ras s ing ly b rusque . 
The membership of the Committee, w h i l s t d i s p l a y i n g a ba lanced 
rep resen ta t ion of the major i n t e r e s t s i n the Br i sbane community, was 
conspicuously handpicked. I t has been sugges t ed , fo r example, t ha t 
despite the changes i n membership, the Committee was composed of 
' r e p r e s e n t a t i v e s ' of t h e S t a t e Government, t r a d e s unions , p r i v a t e 
manufacturing i n d u s t r y and the r e t a i l i n g i n d u s t r y ; the appointment of 
Professor Cummings was a ma t t e r of c o n t i n u i t y wi th the Grea ter Br isbane 
Town Planning Committee, and h i s s u c c e s s o r Dr. P e t e r Wood af forded 
consistency wi th an i n t e r - l o c a l government committee which cons idered 
the development of the s h i r e s con t iguous wi th B r i s b a n e . As wi th the 
(113) For example. Dr. Paul Wi lson , of the Department of Anthropology 
and Sociology of the U n i v e r s i t y of Queensland, c o n t r i b u t e d to 
d e l i b e r a t i o n s on the p r o p o s a l s of a freeway network for the 
c i t y . 
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prospectus of the functions of the Committee, contention surrounded 
the capacity in which the members served on the Committees. Each 
member was drawn from an identifiable section of the Brisbane community, 
and at times probably responded as a 'representative' of that section 
in discussions affecting its interests; however, all members at various 
times declared their independence of identifiable interests, attributing 
their membership to a personal interest in and potentially worthwhile 
contribution to the deliberations concerning the future development of 
Brisbane. The vague specification and variable interpretation of the 
role and functions of the Committee would have rendered it vulnerable 
to political manipulation (particularly by the Lord Mayor); the 
uncertainty about the capacity in which each member served the 
Committee would have aggravated the confusion and contributed further 
to its susceptibility. 
Despite these two particular matters of concern and contention, it has 
been claimed by Jones that the existence of the Committee and the 
manner of its operation rendered unnecessary thepractice of more 
overt forms of citizen participation. This assertion was particularly 
conspicuous in the attitude of Jones following his party's landslide 
win at the 19 73 Council elections; Jones has claimed that the 19 73 
election victory vindicated his style of policy-making and administration, 
demonstrating the satisfaction of the Brisbane citizenry with his 
^ ^^ • (11^) general conduct of affairs. 
The conduct of the Planning Advisory Committee frequently drew 
comment, criticism and questions in State Parliament. 
* In the debate on the City of Brisbane Town Planning Act 
Amendment Bill (December 1971) a metropolitan member of 
the Australian Labour Party drew attention to the record 
of achievement of the Planning Advisory Committee, the 
process resulting in its recommendations, the apparent 
satisfaction of the State Government with it, the 
calibre of its members, and the debate on the 1964 Bill 
(114) The Commission of the 1967 Inquiry had commented on the high 
degree of personal influence exerted by Jones on the Establishment 
and Co-ordination and the Planning Advisory Committees. 
(Report, p. 80). 
which introduced the requirement for the Committee as one 
of a number of safeguards given to the community. 
* In response to a question ascertaining the Government's 
interpretation of the form and performance of the Committee, 
the Minister replied that the Planning Advisory Committee was 
an advisory committee, but that the 1974/75 Plan was submitted 
to the State Government following the deliberations and 
determinations of the Committee rather than the full City 
Council; because of this irregularity the Minister returned 
the Plan for consideration "in open council". 
* The most critical comment on the political style of Lord 
Mayor Jones (even though he had resigned office) and 
his manipulation of the Planning Advisory Committee was 
offered during the debates on the City of Brisbane Town 
Plan Modification Bill (April 1976). 
(1) "I am particularly concerned at the role of the 
city council's Planning Advisory Committee in 
preparing the proposed town plan, and the 
resultant lack of direct say which the council, 
as such, had in considering it - especially in the 
early stages of preparation. The Bill seeks to repeal 
certain ordinances of the council under which this 
Planning Advisory Committee operated, and to 
dissolve the committee. Also, the council would 
be prohibited from establishing, by ordinance 
or otherwise, any standing or special committee 
to advise or report to the council on any matters 
relating to the proposed new plan or' the 
modified plan. 
A committee may be formed to advise the council on 
the implementation of the present plan, provided that 
there are at the fewest five aldermen on the 
committee. It must comprise members of the council 
only. 
(115) Houston, Queensland Parliamentary Debates 10 December 1971, p. 
2802. (In the debate on the first reading, there was some 
confusion on whether the Bill would result in the abolition 
of the Planning Advisory Committee.) 
(116) Hinze, Queensland Parliamentary Debates, 9 March 19 76, p, 
2600, 
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The Bill makes it clear that consideration of the 
modified plan, guide-lines which I have previously 
referred to, and associated matters, shall not come 
within the functions of any standing committee or 
special comittee of the council. However, the 
Bill does not preclude the council, at a special 
meeting, from resolving itself into a committee 
of the whole council, which, under its ordinances, 
will still consist of members only and be open 
to the public. The purpose of this action would be 
to remove certain restrictions on debate that 
normally would apply at a council meeting. The 
intent of these provisions is to ensure that reassess-
ment and modification of the modified plan is subject 
to open consideration by the city council as a whole,,^^ . 
not merely a select committee or ^oup ." 
(2) "I can tell the Committee the story of one man whom 
I know who went to a meeting of the Planning 
Advisory Committee. As soon as he walked in he 
was asked his name, why he was there, and who 
invited him. He gave his name and said, "I haven't 
been invited. I've just come along to see what 
happens here," He was asked, "What are you particul-
arly interested in?" He said, "Nothing. I have just 
come to see the work you are doing."... This gentleman, 
who was well known in business circles, went there 
simply to see what was being done. He was told, 
"Well, you should be invited by the chairman." He 
said, "I am sorry. I didn't know that." He was 
told, "You can stay here for 10 or 15 minutes. If 
you want to come along in future, please get in touch 
with the chairman for an invitation." For the 10 
or 15 minutes that he was there, no work was done, 
so he left not knowing what was going on. As far as 
the Brisbane City Council is concerned, that is public 
participation." 
(3) "We must accept that the statement of intent shows 
very clearly that the council intended to use its 
Planning Advisory Committee as a device to pretend 
that there was public participation in planning 
whilst, in fact, it exercised quite monolithic 
control. For anybody to suggest that the ordinary 
citizen is represented in planning by a committee 
that in fact represents only special-interest 
groups is in my view totally unrealistic," 
(118) 
(119) 
(117) Hinze (introducing and commenting on the First Reading of the 
City of Brisbane Town Plan Modification Bill, 1976), Queensland 
Parliamentary Debates, 13 April 1976, p, 3688, 
(118) Chinchen, Queensland Parliamentary Debates, 13 April 19 76, p, 
3694, 
(119) Porter, Queensland Parliamentary Debates, 13 April 1976, p. 3697, 
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(4) "The Br i sbane Town P lan submi t t ed by the previous 
c i t y counc i l was a c l a s s i c example of 
hoodwinkery - a town p l a n t h a t was produced by 
an i l l e g a l committee of b a s i c a l l y une lec ted 
members - b a s i c a l l y u n e l e c t e d yes-men. I t was 
t h r u s t a t members of a c o u n c i l who were too 
s t u p i d to s t a n d up fo r t h e i r own r i g h t s ; too 
much l i k e sheep to demand t h a t they see the /'lon^ 
p lan be fo re they approved i t , " 
In essence , the i n t e n t i o n of t he l e g i s l a t i o n in t roduced in A p r i l 1976, 
was to ensure t h a t the d e l i b e r a t i o n s and d e c i s i o n s on the modified town 
plan were the concern of t he e l e c t e d aldermen in f u l l counc i l r a t h e r 
than the product of meet ings of n o n - e l e c t e d persons nominated from the 
community to advise t h e Lord Mayor and the Counci l . Both the 
Minister r e s p o n s i b l e fo r l o c a l government and town planning (Hinze) and 
the Leader of the Oppos i t ion (Bums) commended the members of t h e 
Committee for t h e i r work and e f f o r t , bu t both ob l ique ly r e f e r r e d to the 
p o s s i b i l i t y of p o l i t i c a l m a n i p u l a t i o n by the chairman (Lord Mayor 
Jones) and the p u r s u i t of a c t i o n s i n a p o s s i b l y misguided f a s h i o n . 
One member has conceded t h a t t h e Committee was l a r g e l y composed of 
' r e p r e s e n t a t i v e s ' of v a r i o u s s e c t i o n s of t h e community who were (a) 
p a r t i c u l a r l y knowledgeable , we l l - i n fo rmed and we l l - connec ted in t he 
Brisbane community, (b) members of many o t h e r p r o f e s s i o n a l , b u s i n e s s , 
p o l i t i c a l or o the r i n t e r e s t - r e l a t e d groups and o r g a n i z a t i o n s (and 
therefore recognized commit tee-men), (c) no t conspicuously aware of 
the impact of t h e i r func t ion a t t h e expense of t he e l e c t e d members 
chamber u n t i l the fu ro re over the 19 75 P lan submiss ion , (d) no t aware 
of the p o t e n t i a l l y manipula ted s i t u a t i o n of t h e i r p a r t i c i p a i t o n ; however, 
with h i n d s i g h t , t h a t member has conceded t h a t the p o t e n t i a l for 
manipulation e x i s t e d , p a r t i c u l a r l y as the ' s t y l e ' of the committee 
was d i c t a t e d through the p rocess of nominat ion to membership by the 
Lord Mayor. This r e f l e c t i v e i n t e r p r e t a t i o n has been co r robora t ed by 
the much l e s s i n t e n s e use of the Committee by J o n e s ' s u c c e s s o r . Lord 
Mayor Bryan Walsh, and by the c o l l e c t i v e assessment in the community of 
(122) the persona l ized s t y l e of t h e Lord Mayoral ty of Clem Jones , an 
(120) Akers, Queensland P a r l i a m e n t a r y Debates, 13 A p r i l 1976, p . 3697. 
(121) For example, Hinze , Queensland P a r l i a m e n t a r y Debates , 14 A p r i l 
1976, p . 3779. 
(122) Courier Mai l , 27 June 1975 - "Jones i s A u s t r a l i a ' s f i r s t and 
l a s t Big Ci ty Boss" . 
assessment c o n t r i b u t i n g to the g e s t u r e s towards more aldermanic and 
publ ic involvement i n the p l ann ing p rocess through the p rov i s ions of 
the City of Br isbane Town P lan Modi f i ca t ion Act , 1976, 
(12 3) Advisory Committee to the M i n i s t e r of Local (k)vernment 
The advisory committee to the M i n i s t e r evolved for a l o o s e l y - s t r u c t e d 
'committee ' of m e t r o p o l i t a n S t a t e p a r l i a m e n t a r i a n s which was formed 
to i n v e s t i g a t e the n a t u r e , i n t e n t i o n and p r e s c r i p t i o n of p lanning 
p roposa l s , and p a r t i c u l a r l y l e g i s l a t i o n a f f e c t i n g the c i t y of Br i sbane , 
and to advise the Min i s t e r ( p a r t i c u l a r l y because the Local (kivernment 
p o r t f o l i o has t r a d i t i o n a l l y been he ld by a member of the Nat iona l P a r t y , 
seldom conversant wi th the p e c u l i a r i t i e s of l o c a l government, p lann ing 
and development of a m e t r o p o l i s ) . This embryo committee c o n t r i b u t e d 
advice to t h e M i n i s t e r fo l lowing the enactment of the 1964 p lanning 
l e g i s l a t i o n . From t h i s committee, i n i t i a l l y of p o l i t i c i a n s , grew 
the advisory committee which was formed as a r e s u l t of the recommendation 
of the j o i n t Government p a r t i e s c o i n c i d e n t wi th the submission of the 
1969 Plan , i n some r e c o g n i t i o n of the va lue of such committees of 
laymen and e x p e r t s demonstrated by the a c t i v i t i e s of the Brisbane 
Development A s s o c i a t i o n . In t he pe r iod s i n c e 1969, the func t ions of t he 
committee have been v a r i o u s l y d e f i n e d , not always w i th p r e c i s i o n ; the 
Minister has consu l ted the Committee most of ten on the p r e v a i l i n g 
l e g i s l a t i v e p rov i s ions p r e s c r i b i n g the form and con ten t s of t h e Br isbane 
town p l an , the na tu re of the 1969 and 1974/75 p l a n submiss ions , and the 
most s u i t a b l e form for Queensland-wide p lann ing ' l e g i s l a t i o n . Each of 
these mat te r s w i l l be cons idered i n t h i s s e c t i o n , w i t h comments on 
performance and the membership. 
The work of the advisory committee was most o f t en conducted on the 
bas is of a monthly meet ing; however, dur ing pe r iods of i n t e n s e a c t i v i t y 
the meetings were he ld weekly, e i t h e r by the f u l l committee or 
spec ia l ly composed sub-commit tees . The weight of the workload 
(123) Much of t h i s s e c t i o n has been composed from p r i v i l e g e d inform-
a t i o n , which, because of the need to m a i n t a i n c o n f i d e n t i a l i t y , 
has not been s p e c i f i c a l l y c i t e d . However, most of the gene ra l 
p o i n t s made i n t h i s r ecord have been c o r r o b o r a t e d by s t a t e m e n t s 
recorded i n Queensland P a r l i a m e n t a r y Deba te s . 
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contributed to the resignation of the chairman (Costello, in April 
1973; Heathwood, in May 1974), and a number of its members. The 
Committee's work was largely dictated by particular information or 
advice requirements of the Minister: for example, 
* on legislative changes to the Brisbane planning acts, 
(a) to improve the technical quality of the submitted 
plans, and (b) to reduce the impact of political 
manipulation in the Brisbane planning system; 
* on alternative means of reviewing the submitted town 
plans, particularly on the use of planning consultants; 
* on possible new methods of dealing with planning 
appeals, using the Small Claims Tribunal as a model; 
* on the extent to which Brisbane City Council satisfied 
the statutory plan preparation and submission requirements; 
* on the nature and form of legislation to direct and 
control planning throughout Queensland (including 
Brisbane) . 
Throughout its existence, the committee sought clarification of its 
role from the Minister (firstly Rae, then McKechnie, and more recently 
Hinze). This clarification was not conspicuously achieved; this 
situation, however, facilitated a flexibility to•the committee's 
brief, which enabled it both to act on directives from advice from the 
Minister and to promote considerations of its own choosing. The 
flexibility was extended by the informal and irregular nature of 
contact and communication between the committee and the Minister. Most 
often the committee sought the meeting with the Minister; in late 19 73 
the Committee sought to regularize consultation with the Minister, 
proposing fortnightly briefings to be attended by the Minister, the 
Director of Local Government, the chairman of the advisory committee 
and one of the parliamentary members of the committee, without 
success. 
Despite the lack of s p e c i f i c i t y in the r e l a t i o n s h i p of the Committee 
to the M i n i s t e r , t h r e e ma t t e r s a r e worthy of p a r t i c u l a r comment. The 
Min is te r , responding to the j o i n t Government p a r t i e s i n committee, 
formally i n s t i t u t e d the committee to a d v i s e him on the proposed 
amendments to the 1969 Plan submiss ion , a need c r ea t ed by the lack of 
ava i l ab le q u a l i f i e d s t a f f i n the p l a n n i n g d i v i s i o n of h i s department 
to furnish t ha t a d v i c e . In September 1974, i n response to a r eques t 
from the Committee fo r a c l a r i f i c a t i o n of i t s b r i e f , the Min i s t e r 
informed the Committee t h a t i t s r o l e was confined to the t r ansmiss ion 
of obse rva t ions and recommendations concern ing proposed amendments to 
town planning l e g i s l a t i o n i n Queensland, The M i n i s t e r , a c t i n g 
against the cons idered and t r a n s m i t t e d views of t he committee, ' imposed ' 
a r e p r e s e n t a t i v e of the p r o f e s s i o n a l c o n s u l t i n g eng ineers f r a t e r n i t y on 
the committee membership. Because of the o c c a s i o n a l u n c e r t a i n t y of t he 
value of the committee, exper ienced and expressed by the members, t he 
committee sought c l a r i f i c a t i o n on (a) the outcome of i t s recommendations, 
(b) the reasons why some recommendations were r e j e c t e d , and (c) the 
reasons why some a c t i o n s were taken on p l ann ing m a t t e r s wi thout the 
p r io r r e fe rence of them to the commit tee . No recorded response from 
the Min i s te r c o n t r i b u t e d to a r e s o l u t i o n of t he dilemma posed by the 
i n c o n s i s t e n t use made of t h e committee by the success ion of M i n i s t e r s . 
However, as the M i n i s t e r developed t h e e x p e r t i s e of h i s depar tment , 
the need for p r o f e s s i o n a l advice f o r a non-governmental body would 
have i n e v i t a b l y d e c l i n e d . 
The most s i g n i f i c a n t c o n t r i b u t i o n s of the adv i so ry committee have been 
to the development of l e g i s l a t i o n p r e s c r i b i n g the n a t u r e , form and 
content of town p lan submissions fo r B r i s b a n e , and the more gene ra l 
compass of p lann ing i n Queensland. 
(124) Despi te t h i s narrow d e f i n i t i o n of the r o l e , the Committee 
p e r s i s t e n t l y cons idered i t s r o l e t o be composed of two 
elements (a) responding to t h e M i n i s t e r ' s requi rements and 
(b) gene ra t ing i t s own submiss ions to t he M n i s t e r . 
(125) For example, compare the r e p o r t s of Chinchen, Queensland P a r l i a -
mentary Debates , 8 December 1971, p . 2663 wi th Hinze, 14 A p r i l 
1976, p . 3779, 
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The 1969 Plan submission and the 1971 Act, In November 19 70 the 
Minister sought the contribution of an advisory committee to the 
examination of the 1969 Plan submission. The committee, composed of 
various 'representatives' of some of the organizations which contrib-
uted to the public forum examination of the 1969 plan promoted by the 
Brisbane Development Association, under the chairmanship of a former 
Brisbane City Planner (Costello) prepared a report recommending a 
process of detailed examination, and the submission of an alternative 
revised plan prepared by a specially commissioned consultant. 
The Minister rejected this advice, and required the committee to prepare 
both general and specific recommendations for changes to the Brisbane 
planning act. In pursuit of this brief, the committee became formally 
recognized as 'The Local Government Minister's Brisbane Town Plan 
Advisory Committee'. 
In the parliamentary debate on the City of Brisbane Town Planning Act 
Amendment Bill (December 1971), parliamentarians on the committee 
reported on the contribution of the advisory committee to the preparation 
of the legislation, remarking on the expertise of the Committee 
members and their contributions in time and effort. The 19 71 Bill, 
specifying the form for the preparation of the town plan required in 
1974 (submitted in 1975), was composed according to the perceptions of 
the elements of contemporary overseas planning practice considered to 
be most appropriate to the Brisbane situation. 
(126) The recommended consultants were Professor Keeble (University 
of Queensland) and Peter Harrison (A.N.U."). 
(127) Chinchen, Queensland Parliamentary Debates, 8 December 1971, 
pp. 2663-4; Porter, p. 2668; Lickiss, p. 2671. 
(128) If the 1974/75 plan had met the statutory requirements it 
would have represented one of the most 'advanced' planning 
documents in Australia. 
(129) The membership of this committee was: Andrews, J.H., Birrel, J., 
Brown, A.G., Costello, E.G., Heathwood, P.D., Merrin, H.T., 
Professor Roberts, G.E., and three parliamentarians, Chinchen, G., 
Lickiss, W.D., Porter, C. 
(130) See the brief description of the provisions of the 1971 Act earlier 
in this Chapter. 
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Proposed p l a n n i n g l e g i s l a t i o n for Queensland. In l a t e 19 72, and on a 
number of o c c a s i o n s through 19 73 the committee sought c l a r i f i c a t i o n and 
confirmation of i t s r o l e ; i n August 1973 c l a r i f i c a t i o n seemed to be 
achieved through the i n v i t a t i o n to the committee to recommend a 
prospectus of p r i n c i p l e s to be embodied i n any fu tu re p lann ing 
l e g i s l a t i o n fo r Queensland, w i th an accompanying s t a t emen t on the 
r ami f i ca t ions and consequences of the a p p l i c a t i o n of t h o s e p r i n c i p l e s . 
The committee produced a document i d e n t i f y i n g e i g h t e e n p r i n c i p l e s , 
matched by a s t a t e m e n t of the l i k e l y consequences of each . For 
example, wi th p a r t i c u l a r r e f e r ence to the s u b j e c t of t h i s t h e s i s , the 
p r i n c i p a l was: c i t i z e n r i g h t to be heard a t a l l s t a g e s of the p l ann ing 
p r o c e s s ; 
the l i k e l y consequence was expected to b e : g r e a t e r p u b l i c p a r t i c i p a t i o n 
i n the p lann ing p r o c e s s ; g r e a t e r d e s i r e of o f f i c i a l s to 
e x p l a i n the aims of t h e i r p l a n s ; b e t t e r educa t ion of 
the p u b l i c in p lanning m a t t e r s ; e v e n t u a l l y , l e s s 
acr imonious debate over p l a n n i n g . 
So as to improve the o p e r a t i o n a l e f f i c i e n c y of t h e Committee i t 
resolved to seek r e g u l a r f o r t n i g h t l y b r i e f i n g s , w i t h the chairman and 
one of the p a r l i a m e n t a r y members meeting wi th the M i n i s t e r and the 
Director of Local Government. The M i n i s t e r did no t conspicuous ly 
respond to the commit tee ' s r e q u e s t . 
In l a t e 19 74, the Committee embarked upon a w ide - r ang ing examinat ion 
of the c u r r e n t s t a t u t o r y p r o v i s i o n s for p l ann ing i n Queensland, t h e 
Brisbane p l ann ing Acts and Sec t ion 33 of the Local Government Act , 
with the i n t e n t i o n of dev i s ing a s t a t u t o r y code which would be 
appropr ia te for a l l l o c a l a u t h o r i t i e s i n Queensland. The Committee 
was anxious to be f u l l y informed on the s t a t u t o r y p o s i t i o n e l sewhere 
in A u s t r a l i a and i n o t h e r comparable c o u n t r i e s such as Canada; 
therefore i t sough t , and r ece ived cab ine t approva l fo r t he e x p e n d i t u r e 
of a sum not exceed ing $2,000 to f a c i l i t a t e (a) the purchase of any 
necessary books o r o t h e r documents, and (b) the commissioning of any 
expert s t u d i e s o r d i s c u s s i o n p a p e r s . As an ad junc t to i t s enqui ry t h e 
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committee recognized i t s l i m i t a t i o n s and sought the M i n i s t e r ' s 
a s s i s t a n c e to i n v i t e va r ious r e s p o n s i b l e and a p p r o p r i a t e p r o f e s s i o n a l 
bodies , i n t e r e s t groups and some i n d i v i d u a l persons to c o n t r i b u t e to 
the i n f o r m a t i o n - g a t h e r i n g p a r t of the e x e r c i s e . The M i n i s t e r i s sued a 
d i r e c t i v e to the committee in September 1974 t h a t i t should confine i t s 
a c t i v i t i e s to f u rn i sh ing him wi th recommendations concerning the 
proposed amendments to the S t a t e ' s town p lann ing l e g i s l a t i o n . 
The f i r s t f u l l d r a f t of the proposed p l ann ing framework for Queensland 
was d i s t r i b u t e d to Committee members i n October 19 74. I t was the 
Committee's i n t e n t i o n to submit the f i n a l r e p o r t to the Min i s t e r in 
April 19 75. However, d e s p i t e working through a s e r i e s of sub-committees 
with weekly mee t ings , the submission of t he 19 74/75 Brisbane Town Plan 
in te rvened , d i v e r t e d a t t e n t i o n and slowed t h e p rog re s s of the d e l i b e r a t i o n s 
For example, the committee assumed i t was i t s r e s p o n s i b i l i t y to comment 
to the M i n i s t e r on the submit ted p l a n . In p a r t i c u l a r , the committee 
drew a t t e n t i o n t o the need to extend the pe r iod dur ing which the p l an 
would be open for p u b l i c i n s p e c t i o n ; t he committee argued t h a t 
* the p u b l i c had not been consu l t ed dur ing t h e p r e p a r a t i o n 
of the p l a n , so t h a t i t was unable to cons ide r or debate 
the ma t t e r i n any meaningful way; 
* the aldermen had not been given the o p p o r t u n i t y to d i s cus s 
or to in f luence the conten t of the p l a n ; 
* the Council had avoided the need t o e x p l a i n t he 
s i g n i f i c a n c e and the r a m i f i c a t i o n s of t he p l a n to any 
degree of d e t a i l ; 
* the re had not been a community e d u c a t i o n programme so 
t h a t i n d i v i d u a l c i t i z e n s could comprehend the p l a n ; 
i t was argued t h a t even p r o f e s s i o n a l p l anne r s needed 
more time to d i g e s t and f u l l y under s t and the p l a n . 
(131) Such as the f ac t t h a t i t was no t c o n s t i t u t e d as a Commission of 
I n q u i r y . 
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In addition, the committee urged the Minister to use his discretionary 
powers under the 1971 Act to hold a public Inquiry into the plan. 
A communication in March 19 75 from the Minister to the comnrLttee 
indicated clearly that the Minister had not requested its advice on the 
1975 plan, and that he had no intention of holding a public inquiry. 
Returning to its programme of preparing a document on planning legis-
lation for Queensland, the Committee, recognizing that one of the 
significant deficiencies in the preparation of the 1974/75 plan for 
Brisbane was the lack of public involvement and assessment, wrote into 
its prospectus of principal considerations the specific requirements 
for (a) public participation in the preparation of the city-wide plan, 
(b) public participation in the preparation of the development control 
plans, and (c) the holding of a public inquiry into any submitted plan. 
The final draft of the document was prepared in July 19 75 after weekly 
meetings of the committee, with the report being presented to the 
Minister in the September. A limited number of copies of the document, 
which included specialist chapters prepared by Dr. Alan Fogg of the 
University of Queensland Department of Law, and a specific 
recommendation concerning public participation, were lodged with the 
Minister and his departmental officers. After the meeting of 4 August 
1975 it was decided that because the work on the report was virtually 
complete, there would be no need to reconvene the committee until the 
Minister specifically requested further advice. The committee has not 
reconvened. 
The Ministers Rae and McKechnie made greater useof the advisory 
committee than the present Minister (Hinze). This is possibly due 
to at least the following reasons: 
1. during the 19 70's the staff of the planning section of 
the Local (kivernment Department increased in number, 
and of that increase some were professionally qualified 
in planning, effectively reducing the need of the 
Minister to move outside his department for competent 
advice; 
2. Ministers do not have precisely the same political and 
administrative style; whereas both Rae and McKechnie were 
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inclined to seek professional advice, Hinze has 
demonstrated a preference to use his departmental 
officers or draw on his own political experience; 
3. the attention on planning in Queensland has been 
directed mostly to the experience and performance 
in Brisbane; as a result the metropolitan State 
parliamentarians have tended to dominate the 
proceedings, with most of the politically vital 
matters being discussed in private with the Minister 
(132) by members of the joint (k)vernment parties. 
(133) The membership of the advisory committee was not consistent. 
Throughout its existence the membership was composed of metropolitan 
State parliamentarians, a number of planning consultants and academics, 
and the Committee was serviced with secretarial assistance by State 
public servants. As with the Planning Advisory Committee to the 
Brisbane City Council, the members of the Minister's advisory committee 
were confused as to their locus of representation. On a number of 
occasions, the chairman sought to clarify the position with the 
Minister; in July 1974, a gesture towards clarification was made when 
the Minister (McJCechnie) indicated his intention to maintain the 
membership so that he had available to him the knowledge and expertise 
of the professional bodies in aggregate, with the committee to be 
regarded as an entity, devoid of sectional interests. This response 
from the Minister was interpreted by the chairman (Merrin) as indicating 
that the members were on the committee as independent experts, not 
bound by any responsibility to report on their actions to their 
professional bodies or employers. 
(132) See later in this section. 
(133) The most consistent members were Merrin (chairman, 1973-75), 
Heathwood (chairman, 1972-73, resigned as a member May 1975), 
Birrell, Jones R, Andrews (of the Main Roads Department). 
(134) The executive secretary was a public servant from the Main 
Roads Department (Weychardt, then Potter). 
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Par l i amen ta ry r e f e r e nc e was made to the e x i s t e n c e of the 
M i n i s t e r ' s adv i so ry committee dur ing debates on the 1971 B i l l ; by the 
time of the deba te s on the 1976 B i l l , a t t e n t i o n had turned to the 
operat ions of the committee a d v i s i n g t h e me t ropo l i t an S t a t e Government 
P a r l i a m e n t a r i a n s . 
Advice to m e t r o p o l i t a n members of the J o i n t (Government P a r t i e s 
The sources of advice to the committee of S t a t e p a r l i a m e n t a r i a n s 
of the L i b e r a l and N a t i o n a l P a r t i e s a r e l e s s w e l l r e p o r t e d and 
documented, and have been the s u b j e c t of cons ide rab le debate and 
acrimony, e s p e c i a l l y i n t he S t a t e p a r l i a m e n t . For example, i n h i s 
opening speech on the 1976 P lan Modi f ica t ion B i l l , the Leader of the 
Opposition (Bums) made r e f e r e nc e to the d e l i b e r a t i o n s of a committee 
of (k)vemment p a r t i e s m e t r o p o l i t a n members which preceded the 
parl iamentary d e b a t e , l a r g e l y pre-empt ing the s i g n i f i c a n c e of the 
House's p r o c e e d i n g s : 
"There i s no lawful p r o v i s i o n fo r the p lan to be 
a l t e r e d i n the j o i n t p a r t y room or a t the L i b e r a l 
Par ty meet ing or a t a meet ing of what I might call^.^c-s 
the Merrin s e l e c t commit tee". 
The met ropo l i t an Government members committee was formed as a sub-
committee of the j o i n t Government p a r t i e s to review the submi t ted p lans 
of the City Counc i l . The chairmen have been Chinchen (member for Mt. 
Gravatt) and Lane (member for Mer thy r ) . Speaking in the debate on 
the City of Br i sbane Town Planning Act and Another Act Amendment B i l l 
(April 19 77) the chairman of the committee r e f e r r e d t o i t s 
a c t i v i t i e s , to i t s advice to the M i n i s t e r , and the number of s p e c i f i c 
amendments which the committee proposed to the submi t ted p l a n . 
Reference was made to the c o n s u l t a t i o n s between the committee, the 
Minister and h i s depar tmenta l o f f i c e r s . 
F le tc l ier (1977) has r e f e r r e d to the a c t i v i t i e s of the m e t r o p o l i t a n 
State p a r l i a m e n t a r i a n s , p a r t i c u l a r l y t h e i r p e r s i s t e n t c r i t i c a l comment 
(135) Burns, Queensland P a r l i a m e n t a r y Debates , 13 A p r i l 1976, p . 3690. 
(136) Lane, Queensland P a r l i a m e n t a r y Debates , 5 Apr i l 1977, p . 2907. 
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and examination of the processes of planning and plan preparation 
pursued by the City Council. He has suggested that a serious 
contributing factor to the uneven process of improvement to the 
Brisbane planning system has been the inconsistent insistence on a 
particular direction of change required by the State government. The 
reasons for the inconsistency probably include 
a) the successive changes of Minister, each with his own 
particular style; 
b) the fluctuating degrees of influence of the metropolitan 
State parliamentarians; 
c) the intermittent use of the advisory committee to 
the Minister; 
d) the complementary intermittent resort by metropolitan 
members to competent professional planning advice; 
e) the progressive improvement in the calibre of staff 
in the Minister's department. 
Despite the fluctuating situation, and perhaps because of the self-
imposed redundancy of the advisory committee to the Minister, the 
metropolitan members of the joint (Government parties have sought 
professional planning advice from consultants who have demonstrated a 
capacity to identify the particular matters on which the metropolitan 
members need advice and information. The persistent use of professional 
advisors has been countenanced by the Minister as one means of achieving 
a satisfactory technical dialogue between the metropolitan members 
and the Minister's departmental planning staff. 
(137) Fletcher (1977) Chapter 8, passim. 
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The three committees considered in this section have been of different 
degrees of formality, have been expected to fulfil different functions, 
have been differently composed, and have been differently exposed to 
political influence. The Planning Advisory Committee was established 
and eventually dissolved by statutory enactment; it was composed of 
laymen particularly experienced in various important sections of 
community social and economic life, who were expected to determine 
applications for development and rezoning, and to contribute to the 
development and confirmation of planning policy for the City. This 
Committee was dominated by the personality if not the philosophy of 
its chairman the Lord Mayor, and was instrumental in reducing the 
influence of the elected aldermen in matters concerned with planning. 
In contrast, the advisory committee to the Minister existed because of 
Insistence by the metropolitan Government members that the Minister 
should receive competent professional advice in dealing with the sequence 
of plan subnrLssions from the City Council, and particularly in the 
preparation of reforming planning legislation, firstly for Brisbane 
and eventually for Queensland as a whole. The succession of Ministers 
expected different performances of the Conmiittee of specially invited 
members (if not sympathetic to, then not antagonistic to the general 
political philosophy of the joint (Government parties) , an uncertain 
situation which contributed to its effective demise in 19 75. However, 
the (Government members with metropolitan constituencies have persisted 
with the engagement of planning consultant services, derived from the 
expertise previously available to the Minister. 
The cumulative impact of these committees on the planning of Brisbane 
has been considerable; for example it has contributed to 
* the determination of the form in which Brisbane has developed; 
* the nature of the statutory planning code; 
* the articulation of particular sectional interests; 
* the deployment and involvement of selected professional perspectives 
and talents; 
* the persistence of political animosity in the City Council, 
and between the City Council and the State (Government. 
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At v a r i o u s t i m e s , f o r e a c h of t h e t h r e e c o m m i t t e e s c o n s i d e r e d , 
i t has b e e n a l l e g e d t h a t t h e i r f u n c t i o n h a s b e e n e i t h e r t o a c t as a 
committee of k n o w l e d g e a b l e c i t i z e n s , o r a s a c o m m i t t e e t o improve t h e 
per fo rmance of t h e e l e c t e d a lde rmen o r p a r l i a m e n t a r i a n s ' f o r none of 
the t h r e e c o m m i t t e e s h a s t h e r e b e e n any a t t e m p t t o e x t e n d t h e membership 
to genu ine laymen o r c i t i z e n s . 
5 . THE ROLE OF LORD MAYOR CLEM JONES 
In o r d e r t o p r o p e r l y i n t e r p r e t t h e s i g n i f i c a n c e of t h e r o l e of t h e 
Lord Mayor on c i t i z e n p a r t i c i p a t i o n i n p l a n n i n g i n B r i s b a n e , i t i s 
n e c e s s a r y t o b r i e f l y c o n s i d e r t h e v a r i o u s s t y l e s of mayor which have 
been i d e n t i f i e d i n t h e l i t e r a t u r e , and t o d e v e l o p a model o r s e r i e s 
of models of m a y o r a l b e h a v i o u r w i t h w h i c h t h e B r i s b a n e p e r f o r m a n c e 
may be a s s e s s e d . 
As w i t h most o t h e r e l e m e n t s i n t h e s t u d y of c i t i z e n p a r t i c i p a t i o n i n 
p l a n n i n g , t h e r e i s no g e n e r a l p u r p o s e model of m a y o r a l b e h a v i o u r 
which has w i t h s t o o d t h e t e s t s of t h e many i n d i v i d u a l and i n d e p e n d e n t 
case s t u d i e s . Most of t h e l i t e r a t u r e on c i t y mayors h a s t h e U n i t e d 
S t a t e s ' l o c a l government s y s t e m a s i t s f rame of r e f e r e n c e , b u t t h i s 
i s p o s s i b l y t h e o n l y common d e n o m i n a t o r . Some of t h e c a s e s t u d i e s 
a re b i o g r a p h i c a l , r e p o r t i n g wha t t h e s u b j e c t d i d ; a few focus on how 
the s u b j e c t i n t e r p r e t e d h i s r o l e , and how he a c h i e v e d w h a t e v e r s u c c e s s 
was a c h i e v e d . However , e a c h s u b j e c t mayor h a s b e e n a p p r o a c h e d w i t h o u t 
r e c o u r s e t o t h e need t o d e v e l o p a f o r m a l a n a l y t i c a l f ramework from 
which models of m a y o r a l b e h a v i o u r may b e c o n s t r u c t e d . B e f o r e r e p o r t i n g 
the a s s e s s m e n t of t h e r o l e of Lord Mayor Clem J o n e s c o n s i d e r a t i o n 
i s g i v e n t o ( a ) a s y n o p s i s of t h e p e r t i n e n t l i t e r a t u r e o n m a y o r a l 
s t y l e s , and (b) t h e framework a g a i n s t w h i c h t h e p e r f o r m a n c e of J o n e s 
has been ' t e s t e d ' . 
Mayoral S t y l e s - an o v e r v i e w of t h e t h e o r y 
Ten types of b e h a v i o u r a l s t y l e may b e d i f f e r e n t i a t e d i n t h e l i t e r a t u r e ; 
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most of t he se s t y l e s have been de r ived from v a r i o u s l y mot ivated 
s tud ies of mayors in the United S t a t e s , 
The ten s t y l e s may be desc r ibed b r i e f l y as f o l l o w s : 
1, The Power-broker - t he r o l e may be i n t e r p r e t e d as one of 
e x e r c i s i n g power, e s s e n t i a l l y by i n v e s t i n g i t in the p rocesses 
of b a r g a i n i n g or p a t r o n a g e . The mayor i s able to achieve the 
implementat ion of h i s p o l i c i e s and the completion of h i s 
p r e f e r r e d p r o j e c t s because of the r e s e r v o i r of power and 
in f luence he h a s , uses and which he r e p l e n i s h e s . 
2 , The En t repreneur - the mayor may be seen to engage in problem-
so lv ing a c t i v i t i e s , of which the p r i n c i p a l c h a r a c t e r i s t i c s a r e : 
a) o r i g i n a l i t y and a p r o p e n s i t y for i n n o v a t i o n ; 
b) w i l l i n g n e s s to take r i s k s and i n t i t i a t i v e ; 
c) p e r s i s t e n t energy and d r ive to achieve p o l i c i e s ; 
d) w i l l i n g n e s s to expose the decis ion-making procedures and 
the p o l i c i e s to be pursued t o p u b l i c s c r u t i n y and comment; 
e) h igh l e v e l s of o r g a n i z a t i o n a l a b i l i t y ; and 
f) p romot iona l i n g e n u i t y . 
(An i n c l i n a t i o n towards t h i s s t y l e does not guarantee a high 
measure of s u c c e s s , nor does i t i n c l u d e n e c e s s a r i l y a 
(139) 
s i g n i f i c a n t l e v e l of meaningful c i t i z e n p a r t i c i p a t i o n ) . 
3. The Pub l i c Execut ive - the emphasis i n t h i s s t y l e i s on the 
management of p u b l i c a f f a i r s . In t h i s 'model ' i t i s the p u b l i c 
se rvan t s which decide on p o l i c i e s ; the mayor assumes the 
r e s p o n s i b i l i t y fo r o v e r a l l d i r e c t i o n , c o n c e n t r a t i n g on the 
p rosecu t ion of e f f i c i e n c y and e f f e c t i v e n e s s . 
4. The Pol icy-maker - the focus of a t t e n t i o n in t h i s s t y l e i s on 
management s k i l l . This 'model ' d i f f e r s from (3) in t h a t i t i s 
the mayor and the counc i l which s e t s the p o l i c i e s , the goals 
and the p r i o r i t i e s in t h i s s t y l e ; t h e suppor t of t he p u b l i c 
(138) Banf ie ld (1961) . 
(139) Cunningham (19 70) . 
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service i s required to achieve the e f f i c i e n t execution of the 
d i rec t ives which emanate from the mayor and h i s council . 
5, The Coal i t ion-bui lder - the p r inc ipa l focus of a t t en t ion in th is 
s ty le i s the development of a consensus 
p l u r a l i s t community on each major i ssue 
 or a coa l i t ion within a 
(141) 
6. The Incrementalist - in this style the mayor and the decision-
making process is oriented to solving problems as they occur 
rather than setting a course of action towards specific 
, (142) goals, 
7. The Multi-role Performer - in this style the mayor changes his 
role to accord with the immediate task he is required to 
discharge. Thus, at various times and to different degrees, the 
mayor may perform the role of the chief executive in charge of 
the political organization, the figurehead in ceremonial events, 
(143) 
and so on. 
8. The Chartist - this is the style for which the mayor's role is 
strictly prescribed by the city charter. 
9. The Caretaker - the role in this style is prescribed by the 
largely invisible elite in the community. The mayor, therefore. 
(140) Banfield and Wilson (1963). 
(This source is appropriate to the consideration of styles (3) 
and (4).) 
"Local government (is) simply the businesslike management of 
essential public services. The task of discovering the content 
of the public interest (is) therefore a technical rather than a 
political one. What (is) necessary (is) to put the affairs 
entirely into the hands of the few who (are) "best qualified"; 
persons whose training, experience and natural ability, and 
devotion to public service (equip) them best to manage the 
public business. The best qualified men would decide "policy" 
and leave its execution ("administration") to professionals 
("experts") who would work under the direction of an executive 
(mayor or manager)", (Banfield and Wilson (1963) p. 139), 
(141) Dahl (1961) . 
(142) Braybrooke and Lindblom (1963) . 
(143) Ruchelman (1969) . 
(144) 
performs a role as the visible focus. 
10. The (Gharismatic Leader - in this style the mayor seems able to 
secure the implementation of his policies and preferred projects 
despite occasional attempts of obstruction by antipathetic 
aldermen or city officials. The success of this style is 
related to the personal charisma of the mayor, and the 
response to it by the electorate. 
Despite the apparent comprehensiveness of this catalogue, few subjects 
are good 'fits' to any one style of mayoral behaviour. 
A Framework for Assessment 
The preceding discussion has identified the range of mayoral styles 
which may be deduced from the literature in political science. It is 
necessary now to develop a framework with which to examine the 
performance of the Lord Mayor of Brisbane during the selected period, 
and particularly to derive an assessment of the extent to which the 
concept of 'levels of specificity' may be observed in a practical 
context. A framework has been developed by considering the likely 
critical determinants of the differences between the ten styles 
, ^ .^  ^ (147) ,^. 
previously described. (Figure 
determinants may be distinguished: 
8.1) Two principal sets of 
(144) Hunter (1953). 
(145) (Gottfried (1962). In some respects, this role may be conceived 
as authoritarian within a democratic framework. 
(146) The general state of knowledge of mayoral styles would suggest 
a) that this catalogue probably exhausts the range of 
separate roles; 
b) that no one style can offer a fully satisfactory explanation 
of the behaviour of any mayor; 
c) that no one style is conspicuously superior (i.e. more 
accurate or has a higher incidenc ) ; 
d) that the styles are complementary rather than mutually 
exclusive; and 
e) that any mayor's performance is likely to be influenced by 
the particular circumstances of a situation. 
Of the ten styles, the first six concentrate on the behaviour of 
the mayor per se, while the remaining four concentrate on the 
context or environment of that behaviour. 
(147) This framework is based on Kotter and Lawrence (1974), especially 
chapters 3 to 6. 
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* the action processes and mayoral behaviour 
the process of setting the agenda of action, 
the construction of networks in the community to achieve 
the implementation of the agenda, 
the process of implementation; 
* the contextual variables 
the mayor's personality, 
the formal structure of the municipal government, and the 
specification of the mayoral role, 
the distribution of power within the community, 
the characteristics of the city. 
From this framework it is possible to suggest that the mayoral 
behaviour is a function of -
* the precise nature of the four contextual variables; 
* the dynamic relationships between the action processes and 
the contextual variables; 
* the nature of the inter-relationships in the set of contextual 
variables; and 
* the inclination of the mayor towards action or inaction. 
The action processes and mayoral behaviour. The process of setting 
the agenda is that by which a mayor selects which action he will 
undertake, the goals and objectives to be sought, and the specific 
projects to be implemented. This process will be influenced 
significantly by the mayor's personal disposition, the scope afforded 
him by any specification of his role in the city charter, and by the 
political ideology and heritage in the community generally and amongst 
the elected representatives in particular. There are characteristics 
of a mayor's agenda, ranging along a continuum from a rational-
deductive and pro-active pole to an incremental and re-active pole, 
which are related to variations in the time-scale of the action, its 
geographical perspective, its facility for monitoring and its 
rationality. (Figure 8.2) 
coNTir:uui'" 
422 
- DISJOINTEI^inCRi ::T;.LISII * R.--TIOi..'-L-DEDUCTIVE 
1. Re-active 
2, Short-run orientation 
3. Individual, partial, 
district orientation 
4. Continuous - interrdttent 
5. Disjointed, sometimes 
irrational 
1. Pro-active 
2. Kiddle, long-run 
orientation 
3. Holistic, city-v/ide 
orientation 
4. Periodic 
5. Clear, logical, 
inter-connected 
Bssed on ( a ) Braybrooke and Lindblom (1963) 
(b) K o t t e r and Lav/rence (1974) 
Figure 8.2 The Agenda Continuum 
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An important influence on the agenda may be the scope for freedom of 
action, in which the mayor may indulge his sense of history or pursue 
particularly personal foibles. 
The significance of the process of building networks in the community 
lies in the need of the mayor to determine to which members of the 
network the pressure of mayoral influence should be applied, and the 
nature of that pressure. For example, in order to solicit the 
expected 'performance' from a member (or community group) in a 
network the mayor may need to resort to the deployment of personal 
skills and charisma, or a commitment to enact particular legislation, 
or an indication of willingness to support a cause of special 
significance to that person or group. In the process of constructing 
a network a mayor may need to indulge in any one or more of a variety 
of techniques of soliciting co-operation. (Figure 8.3) Alternatively, 
the mayor may seek to reshape or re-group the membership of particular 
networks so as to reduce obstruction or to create new sources of 
support. The most usual recipient groups of the mayor's attention in 
the construction of networks amenable to his particular political 
style of decision-making are likely to be the elected representatives, 
the majority political party, the public servants, and not 
infrequently, the communication media. 
In order to achieve the implementation of the tasks specified in the 
agenda and supported by the members of the appropriate network, the 
mayor may be expected to adopt one of three different roles. One of 
these will be bureaucratic in character, with the mayor behaving as a 
chief executive, directing, delegating and generally controlling all 
aspects of municipal government, whilst displaying mastery of the issues 
and tasks being dealt with after formally constructing an organization 
capable of dealing with the problems. A second role is entrepreneurial 
in character, with the mayor's concern being more with the process of 
promoting the issue and creating a substantial base of political 
support than with directing the process of solution. The third role 
is one in which the mayor pursues an individualistic process in which 
his emphasis in decision-making and action is on his own efforts. 
From an interaction of the three action processes discussed briefly 
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in the preceding paragraphs with the four contextual variables, the 
ten behavioural mayoral styles may be re-grouped into five types each 
of which displays a compatible mixture of the characteristics con-
sidered earlier in this section (Figure 8.4). 
The particular mayor style in any city at a particular point in time 
is determined by the interaction of the three processes with the four 
contextual variables; it is largely impossible to precisely categorize 
the behaviour of any one mayor because there will be fluctuations in 
performance according to variations in the influence of the seven fact-
ors. All that it is possible to do at the present state of knowledge 
of the behaviour and political styles of mayors is to construct a 
'model' expectation of performance from evidence related to the seven 
factors, to compare that with empirically-derived information, and then 
to adjust the theoretical formulation to accord with the real world. 
In the remainder of this section empirically-derived information is 
used as the basis for the consideration of the political nature of 
community decision-making in a period coincident with the terms as 
Lord Mayor of Clem Jones (1961 to 19 75). 
Political Style, decision-making and citizen participation in Brisbane 
in the Clem Jones years 
Research into Mayoral systems has differentiated a continuum extending 
from the strong mayor system prevalent in some North American cities 
and the weak mayor system which is generally a characteristic of 
municipal government in Britain. The position of the Lord Mayor 
in Brisbane may be described as being located close to the strong 
mayor pole of the continuum. Despite attempts by the State government 
to curb the personal influence of the Lord Mayor (in 1930 to control 
Jolly, and in 19 72 to control Jones), the experience of the Jones terms 
of office has shown that the Brisbane system can be manipulated to a 
situation resembling the American strong mayor style by any mayor who 
can exercise personal qualities of charisma, political energy and leader-
(148) Mott (1970), in his consideration of "the configuration of power" 
has drawn attention to the frequently significant discrepancy 
between the rational theoretical formulation and the real world 
situation. 
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sh ip , in p u r s u i t of h i s p r i n c i p a l p o l i c i e s . Jones , p a r t i c u l a r l y in 
his middle terms of o f f i c e , demonstrated h i s capac i ty to gain and then 
maintain c o n t r o l of the powerful Es tab l i shment and Co-o rd ina t ion 
Committee, to form a working r e l a t i o n s h i p wi th the town c l e r k / c i t y 
admin i s t r a to r , to s u c c e s s f u l l y confront S t a t e Government, and to conclude 
nego t i a t ions w i t h land deve lopers c l e a r l y advantageous in h i s view 
to the p lann ing and f i n a n c i a l p o l i c i e s of the Counci l . 
Jones' dominance of c i t y government through almost f ive complete 
consecutive terms of o f f i c e was founded upon 
* h i s a b i l i t y to a t t r a c t power and to use i t to f u l f i l h i s 
ambit ions for B r i s b a n e ; 
* h i s p e r c e p t i o n of p lanning a me t ropo l i t an c i t y , based upon h i s 
t r a i n i n g and p r a c t i c e as a su rveyor , and h i s p re -mayora l 
exper ience i n land s u b - d i v i s i o n and n e g o t i a t i o n s w i t h the 
Council; 
* h i s approach to comprehensive f i n a n c i a l - land p l ann ing 
management, which was confirmed by h i s s tudy of p u b l i c 
a d m i n i s t r a t i o n a t the U n i v e r s i t y of C a l i f o r n i a ; 
* h i s conv ic t i on t h a t p lann ing was e s s e n t i a l l y a management 
process (u s ing a scheme map and an accompanying s e t of 
p lanning o rd inances ) o v e r l a i d by p o l i t i c a l r e a l i s m ; 
* h i s impat ience wi th p r o f e s s i o n a l co l l eagues and aldermen who 
were a p p a r e n t l y incapab le of qu ick ly grasp ing the pa ramete r s of 
the problem and of p e r c e i v i n g p o s s i b l e courses of a c t i o n ; t h i s 
impatience caused Jones to p e r s o n a l l y deal wi th much d e t a i l e d 
and p o l i c y work, r e s t r i c t i n g t he use of d e l e g a t i o n , and the reby 
making h imsel f i n d i s p e n s a b l e to the a d m i n i s t r a t i v e and e x e c u t i v e 
p r o c e s s e s . 
The Jones ' s t y l e of government, which became so dependent upon h i s 
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own p a r t i c i p a t i o n , c r ea t ed a d m i n i s t r a t i v e de lays and was arguably 
undemocratic i n t ha t i t was not unusual for the City Council to be 
pressed i n t o accep t ing Jones ' views and p o l i c i e s , e i t h e r d i r e c t l y 
through a c t i o n in the Council Chamber o r , l e s s o v e r t l y , through the 
force of the recommendations from the ad hoc and ' r e p r e s e n t a t i v e ' 
Planning Advisory Committee. 
The Processes c o n t r i b u t i n g to the J o n e s ' p o l i t i c a l s t y l e 
The assessment which fol lows i s r e l a t e d to the framework developed 
e a r l i e r i n t h i s chap t e r . 
The c o n s t r u c t i o n of the Agenda. The p rocess used to cons t ruc t the 
agenda or programme of a c t i o n may range a long a continuum which, 
although not amenable to p r e c i s e d i f f e r e n t i a t i o n i n t e r n a l l y , extends 
from r a t i o n a l - d e d u c t i v i s m to inc remen ta l i sm (Figure 8 . 2 ) . 
Contr ibut ing to any d i f f e r ence in performance between mayors or 
between t h e i r p e c u l i a r s t y l e s of dec i s ion -mak ing , a r e such mat te r s 
as the commitment to a c t i o n , the v a r i e t y of ma t t e r s which are cons id-
ered, the type of a c t i on taken , the concept ion of comprehensiveness 
and r a t i o n a l i t y , the expected d u r a t i o n of the programmed a c t i o n , and 
the p e r s p e c t i v e towards a c t i o n ( i . e . towards seek ing goals or towards 
solving p rob lems) . 
Both the p e r s o n a l n a t u r e of Jones , and the p o l i t i c a l programme for 
which he was e l e c t e d and r e - e l e c t e d , c o n t r i b u t e d to the dynamic 
a c t i o n - o r i e n t a t i o n of h i s p o l i t i c a l s t y l e . Following a per iod of 
r e l a t i v e l y conse rva t ive a d m i n i s t a t i o n s , Jones was p e r s o n a l l y and 
e l e c t o r a l l y committed to a programme of a c t i o n designed gene ra l l y to 
improve the s t a t u s of Br i sbane , to p rov ide b a s i c u t i l i t y s e r v i c e s such 
as t r a n s p o r t , sewer ing , roads and parks to a s t anda rd commensurate 
with a m e t r o p o l i t a n and S t a t e c a p i t a l c i t y , to provide the c i t y wi th 
a workable land use p l a n , and to c r e a t e a comprehensive p lanning and 
management programme i n c o r p o r a t i n g the compat ib le elements of c i v i c 
admin i s t r a t ion concerned wi th l and use p l a n n i n g , t r a n s p o r t a t i o n and 
f inance. Of p a r t i c u l a r r e l evance to the J o n e s ' s t y l e was the 
(149) Braybrooke and Lindblom (1963) . 
i n s i s t e n c e upon an i n t e g r a t e d approach to managing c i v i c a f f a i r s ; 
t h i s i d e a l was not whol ly ach ieved , not only because of some i n s u p e r -
able problems of S t a t e government p a r t i c i p a t i o n , bu t a l so because of 
Jones ' impat ience w i t h b u r e a u c r a t i c mach ina t ions . In order to 
achieve a degree of a c t i o n more p e r s o n a l l y a g r e e a b l e , Jones under took 
a r e - o r g a n i z a t i o n of some of the s t r a t e g i c ope ra t ions of the Counci l ; 
th i s ac t ion f a c i l i t a t e d more d i r e c t pe r sona l c o n t r o l over e v e n t s . 
His con t ro l was e x e r t e d through the c a r e f u l l y composed Lord Mayor's 
o f f ice , through h i s domination of the key Establ i shment and Co-
ordina t ion Committee, and h i s i n f l uence in the recommendations of the 
Planning Advisory Committee. 
The p o l i t i c a l a s p i r a t i o n s of Jones , in so f a r as they were concerned 
with p lanning , were c l e a r l y expressed i n a success ion of mayoral 
policy s t a t e m e n t s , Annual Reports of the Council and the Sta tement of 
Intent accompanying the 19 75 Town P l a n . His agenda, der ived from these 
sources, i nc luded . 
the aim " to guide and c o n t r o l the growth of t h e c i t y in the 
b e s t i n t e r e s t s of the c i t i z e n s as a who le . " 
* the i n t e n t i o n to c a p i t a l i z e on the oppor tun i ty p r e s e n t ed by the 
governance of t h e Brisbane m e t r o p o l i t a n area by a s i n g l e l o c a l 
a u t h o r i t y ; 
* the focuss ing of a t t e n t i o n on p lanning by means of a scheme map, 
and on the implementa t ion of p lanning desideratum by s t a t u t o r y 
o rd inances ; 
* the management of the p lann ing func t ion by p o l i t i c a l n e g o t i a t i o n , 
and the r e c o g n i t i o n by the Council " t h a t i t would not i n t e r f e r e 
with the day to day a d m i n i s t r a t i v e recommendations of the 
advisory commit tee"; 
* the c o n c e n t r a t i o n of e f f o r t on 
(150) The ve rba t im q u o t a t i o n s a re from the Statement of I n t e n t 
(B.C.C. 1975). 
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a) the satisfactory physical servicing of the city (e.g. 
sewering, road surfacing, etc.) and 
b) the integration of city planning responsibilities. 
More specifically related to the detailed operations of routine 
planning, the issues most patently of concern to Jones were: 
* the "proper use and development of land", particularly the 
creation of a balanced and conceptually satisfactory relation-
ship between the principal land uses; 
* the creation of open space reservations of "more usable areas 
in larger parcels"; 
* the judicious selection of areas for multiple dwellings, and 
their separation from other residential zones; 
* the creation of a satisfactory road circulation pattern; 
* the devotion of due attention to the matters of areal and 
edifice preservation. 
* the instigation of a careful and fair planning control procedure 
based on a series of ordinances. 
In pursuing a policy of close personal supervision of the planning 
function, a procedure was developed whereby the routine and policy 
issues were considered and determined by two bodies (one, the 
Registration Board composed of council officers, and the other, the 
Planning Advisory Committee); both were susceptible to the influence 
of the Lord Mayor. 
In the more broad areas of planning policy-making, Jones was committed 
to approaching the conduct of city government comprehensively; 
therefore, he interpreted land use planning as one important aspect of 
(l5l) This comment is not intended as a judgement on a process of 
sinister influence; this process is common in the strong mayor 
forms of city government in most parts of the world. 
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a more genera l ' p l ann ing f u n c t i o n ' . This comprehensive view was the 
hallmark of the Jones approach to p l a n n i n g , an approach which was 
conducive to the a p p l i c a t i o n o^ i n t e r - r e l a t e d t e c h n i c a l p roposa l s and 
to p o l i t i c a l dec i s ion-making . The i n t e r p e n e t r a t i o n of t e c h n i c a l 
and p o l i t i c a l p e r s p e c t i v e s r e c e i v e d c o n s i d e r a b l e media exposure dur ing 
the Jones ' terms of o f f i c e . A c l e a r p u b l i c commitment to such a 
process of decis ion-making was exp res sed in h i s o f f i c i a l s t a t e m e n t s : 
"While t h e r e a re t e c h n i c a l p l ann ing dec i s ions made from day 
to day (zoning m a t t e r s and the l i k e ) , the o v e r a l l p lanning 
of the guidance of the growth of the City r e s u l t s from the 
implementation of p o l i c i e s on the p r i o r i t y of s e r v i c e s as 
determined by the e l e c t e d Counc i l . In t h i s , which would 
be s ince 1961, the p o l i c y has been prepared by the Lord 
Mayor as a forward look ing document s p e c i f i c a l l y l ay ing 
down what i s to be done i n every f a c e t of c i t y growth in 
each success ive t h r e e (3) y e a r s . The p o l i c y , which has 
always been adopted by t h e Caucus of the P a r t y , has become 
a planning document. Fur thermore the same procedure has 
been adopted i n each budget and t h e s e two (2) s t a tements 
of a c t i v i t y have been i n c o r p o r a t e d wi th such th ings as the 
f ive (5) year p l an of v a r i o u s Departments . I t may be s a i d 
t h a t the p lanning of Br i sbane s i n c e 1961 has been a c o a l e s -
cence of the Town Plan as i t i s g e n e r a l l y unders tood, and 
the plans for development s e t out i n t he se o the r ciq-a^ 
documents. 
Despite the commitment to comprehensiveness i n the approach to 
'p lanning ' , t h a t degree of r a t i o n a l i t y was no t r e t a i n e d in the p rocess 
of decision-making. In the p r o c e s s , conceived as a continuum, the 
p o l i t i c a l s t y l e in Brisbane dur ing t h e J o n e s ' terms was most of ten 
inclined to incrementa l i sm. 
The Jones ' s t y l e was c h a r a c t e r i z e d by an i n t e r - r e l a t i o n s h i p of 
general p h i l o s o p h i c a l and p r o f e s s i o n a l i d e a l s which were l a r g e l y 
unspecific i n t h e i r t i m e - h o r i z o n ; more pragmat ic a t t e n t i o n was given 
to spec i f i c ma t t e r s as they a r o s e . I t has no t been p o s s i b l e to 
categorize wi th much p r e c i s i o n i tems for c o n s i d e r a t i o n i n the Lord 
Mayor's agenda; however, i t would seem t h a t the Jones ' s t y l e ope ra t ed 
at five d i f f e r e n t l e v e l s c o n c u r r e n t l y . These l e v e l s may be def ined by 
(152) I t would seem u n l i k e l y t h a t t h e a s s e r t i o n of p o l i t i c a l n e u t r a l -
i t y by the Planning Advisory Committee would w i th s t and any 
sea rch ing i n v e s t i g a t i o n . 
(153) B .C .C . (1975) p . 4 . 
(154) i . e . p rocess not s cope . 
432 
the ma t t e r s which were d e a l t w i t h ; for example 
1. those genera ted by r o u t i n e work, not f u l l y expected from 
prev ious e v e n t s ; 
2 . those acc ru ing through a p e r i o d of weeks, which cumula t ive ly , 
p r e s e n t a case for a major d e c i s i o n ; 
3 . those which are c y c l i c a l ( u s u a l l y on an annual b a s i s ) and 
which r e q u i r e comprehensive c o n s i d e r a t i o n ( e . g . p r e p a r a t i o n 
of the annual b u d g e t ) ; 
4. those which a re c y c l i c a l , bu t which co inc ide with the 
t h r e e - y e a r e l e c t o r a l p r o c e s s ; 
5 . those which conform to g e n e r a l p h i l o s o p h i c a l or i d e o l o g i c a l 
s t a t emen t s and a s p i r a t i o n s ( e . g . sewering the c i t y ) . 
The ex ten t to which the a t t e n t i o n of t h e c i t y government i s d i r e c t e d 
towards any po in t between these l e v e l s i s i n d i c a t i v e of the p r e v a i l i n g 
p o l i t i c a l s t y l e of r a t i o n a l i t y or i nc r emen ta l i sm . Decis ions which a re 
made more in r e c o g n i t i o n of l e v e l s de sc r ibed as (4) and (5) may be 
considered r a t i o n a l - d e d u c t i v e ; whereas , those made more i n response 
to (1) may be cons idered h igh ly i n c r e m e n t a l . I t would be i n e v i t a b l e 
that c o n s i d e r a t i o n s would need to be made in cognisance of a l l of 
these l e v e l s s i m u l t a n e o u s l y . Comments passed by some p r i n c i p a l 
p a r t i c i p a n t s in t h e Jones s t y l e of government sugges t t h a t h i s 
decision-making process was s i g n i f i c a n t l y d i c t a t e d by s h o r t and medium 
term cons ide ra t i ons ( i . e . e s p e c i a l l y m a t t e r s r e l a t e d to l e v e l s (2) 
and ( 3 ) . ) (155) 
The process of decis ion-making l a r g e l y de te rmines the o p e r a t i o n a l 
p e r s p e c t i v e . The more i n c r e m e n t a l i s t i s the approach to d e c i s i o n -
making, the more l i k e l y i s t he p e r s p e c t i v e to be t h a t of s o l v i n g 
problems; in c o n t r a s t , the more r a t i o n a l and comprehensive the 
approach, the more l i k e l y i s the p e r s p e c t i v e to be t h a t of g o a l -
seeking and achievement . P l a n n i n g , per s e , can a f fo rd to be long- te rm; 
p o l i t i c s , however, responds to a much more c o n s t r i c t e d t i m e - t a b l e , 
r e l a t ed to t he cycle of e l e c t i o n s . In B r i s b a n e , t he p o l i t i c a l s t y l e 
of Jones produced an unbalanced b u t p ragmat ic p rocess of seek ing to 
achieve genera l p h i l o s o p h i c a l and i d e o l o g i c a l i d e a l s ( fo r example, 
(155) This performance emphasises the r e s p o n s i v e n e s s of t h e Lord Mayor 
to p o l i t i c a l i n f l u e n c e s . S i m i l a r r e s u l t s were pub l i shed by 
Ko t t e r and Lawrence (1974) i n t h e i r assessment of 20 American 
mayors. 
greater equity in the distribution of utility services, an improvement 
to real property values, the enhancement of the fabric and fortunes of 
the whole city) whilst solving particular problems as they arose (for 
example, use of open space, residential sub-division, public transport, 
city financing) in a way in which the short term palliatives were not 
always compatible with longer term goals-solutions. 
There is evidence in the style of Jones' administrations that the 
agenda, and the process of its construction were determined more by 
political and pragmatic forces, than by the more intellectual forces 
of reason and comprehensiveness. 
Networks of Influence. The second crucial element in the formation of 
a distinctive political style is the creation of an integrated network 
of relationships between, in the case of Brisbane, the Lord Mayor, and 
a variety of sources of influence in the community. In essence, the 
shape of the network reveals the mayor's access to (and his control 
of) critical resources - votes, money, statutory support, human 
skills (of others), personal skills, and political support. In order 
to be elected, re-elected, to accomplish specific tasks, to overcome 
political and practical problems, mayors with executive responsibility 
seek to build and maintain a network of positive relationships with 
certain community groups, organizations, institutions and persons. 
These groups and individuals are usually closely identified with 
particular interests; they constitute elements in the network of 
influence because (a) they have resources to give, and (b) they can 
expect due reimbursement for their support of the Mayor. (Figure 8.5) 
The political style of Jones was significantly influenced by the co-
operative relationships he enjoyed with various self-selected sections 
of the community. The process of negotiated and discrete exchange 
commonly expected to be inherent in political processes - to establish, 
maintain and control relationships between the mayor and the council, 
its bureaucracy and his political party - was not a particularly 
conspicuous element of the Jones style. Throughout his period in 
office the political and electoral success of his party depended 
significantly upon the performance of Jones; in addition, as the 
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fortunes of the A.L.P. waned in the State, Jones became the principal 
focus of attention in Queensland because he was capable of maintaining 
his electoral position; and the fortunes of his party in the State 
capital prospered. The relationship between the Mayor and the Council 
was never reported in the media as being cordial. Media reports, 
since his departure from the Lord Mayoralty, have tended to reveal 
the autocratic nature of his control over the Council. The alleged 
dictatorial characteristics of Jones were manifest in his relation-
ships with the Council officers, where, by most accounts, most of the 
senior officers were willing to accede to the Jones process of 
decision-making. In order to persist with these tactics, the Lord 
Mayor had to rely upon his personal powers of charismatic leadership, 
his community support for his principal programmes of action, his 
inherent managerial and professional skills, and support from his 
political party. Senior council officers and aldermen have suggested 
that as Jones perceived his grasp upon those powers were waning, his 
interest and commitment to the office lapsed, and he eventually 
retired as Lord Mayor. The single exception to the demise of his 
interest was in the preparation of the 19 75 town plan, of which he 
was the principal political architect. 
Although there are presently problems of verification, there would 
seem to be evidence that Jones developed meaningful power-broking 
skills, particularly in his relationship with the State Treasurer 
(Chalk) , and with the land development companies (such as Hooker 
Centenary Pty. Ltd.). The process of planning by negotiation could 
not have been as successful as it seems to have.been if Jones had not 
been able to call upon his personal professional skills in land 
development, a reservoir of political power, and if he had not 
developed a sensitivity to municipal financial management. Jones' 
reservoir of political power was manifest in the work of the Planning 
Advisory Committee, his control over the City Council through the 
Establishment and Co-ordination Committee, and his influence over the 
Council officers. 
Throughout the period of the Jones administrations the majority 
party in the Council was the A.L.P.; the control of the Council by 
this party was strengthened and the personal position of Jones 
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entrenched despite and perhaps because of the attempt of the State 
Government to curb the power of the Lord Mayor by an amendment to 
The City of Brisbane Act (1972) requiring the position of mayor to 
be filled from the elected aldermen rather than in response to a 
public ballot. The political significance of Jones was derived from 
his strong electoral appeal and support. However, the manipulative 
style of Jones occasionally generated friction in the Council (with 
the defeat of his nominees for committee chairmanships), in the labour 
movement (with union pressure to deflect resources from his preferred 
projects) and in the State A.L.P. (with disapproval of his alliance 
with the State Treasurer). 
In a balanced political style, the mayor may be expected to operate 
as a leader among an assembly of aldermanic equals; this balance 
would be disturbed if the mayor was such as to attract to himself 
exceptional influence. The Brisbane experience is of the position 
of Lord Mayor becoming increasingly important, and then dominant; 
this situation was balanced by a diminution in the influence of the 
aldermen. In addition to being a response to the personalized style 
of government of Jones, this reduction in the influence of the 
aldermen was reflected in the increased importance of the Establish-
ment and Co-ordination Committee; this was achieved at the expense 
of the other aldermanic standing committees. This change in the 
balance of influence was also experienced in the Council administra-
tion; for example, the difficult relationship between the Lord Mayor 
and the Town Clerk was relieved by the dismissal of the Council 
officer. The policy-making capabilities of the aldermen were hampered 
by the lack of adequate secretarial services, the increasing concen-
tration of policy-making within the purview of the Establishment and 
Co-ordination Committee, and the conventions of vesting political 
powers with the executive. The overall effect of the concentration of 
power in the position of Lord Mayor, either directly, or through his 
control over the most important committees, was to relegate the 
aldermanic role to one of symbolic authority. 
(156) It has been suggested that the peak of Jones' power was 
attained in the period immediately following the 19 73 Council 
elections, with the landslide A.L.P. victory (winning 20 of the 
21 seats in Council (Tucker, 1973). 
(157) The situation described here briefly, is treated more comprehen-
sively in earlier sections of this chapter. 
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The decline in the relative power position of the Town Clerk, 
mentioned previously, was symptomatic of a general decline in the 
status of the senior Council officers. Jones was inclined to use the 
Council bureaucracy in a subordinate role; he achieved this with the 
Town Clerk, for example, despite the provisions of Council Ordinance 
49 which created that Council officer as the principal advisor to the 
Mayor and to the chairmen of the aldermanic standing committees. The 
dismissal of the Council's principal officer left the Mayor free to 
seek advice from any source of his own choice; it also had reper-
cussions throughout the Council's salaried professional staff who 
came to realise that they could be used or ignored by the Mayor with 
impugnity. Despite pressure in State Parliament, and the 
extensive reportage by the media of strains in City Hall, the State 
Government refused to investigate the Council's administration. 
The less than satisfactory working relationship between the Lord Mayor 
and the senior Council officers seems to linger only in the long 
memory of politicians, the media and academia; the obviously fragile 
and often fractured network failed to seriously prejudice Jones' 
aspirations for Brisbane. Thus, although the political and administra-
tive networks were occasionally strained, the power and prestige of 
the Lord Mayor were sufficient to maintain the momentum built up in 
his early years of office. 
Participation by the general citizenry in the Brisbane planning process 
has never reached significant proportions. Full participation could 
not attain the level of the classic democratic ideal because of the 
population size of Brisbane; however, the principal source of 
frustration was the political executive. Lord Mayor Jones, who 
pursued a policy of concentrating the power of decision-making into 
his own hands, either directly or through the committees he controlled. 
(158) "There has been perfected in the Council a highly centralized 
personal apparatus that can intimidate, browbeat and frustrate 
both persons and organizations." Porter, Queensland Parliamentary 
Debates, 24 November 1971, p. 2143. 
(159) The relationship between the senior Council officers and Jones 
is richly described in Tucker (1973) pp. 38-53. 
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The scope of the available participation opportunities was severely 
constrained: the opportunities were 
* to vote in elections for the aldermen; 
* to lodge petitions with the Council; 
* to attend full Council meetings (not committee meetings); 
* to visit exhibitions of the town plan, and the infrequent 
displays of plans and models of proposed civic projects; 
* to be co-opted on to the ad hoc citizen advisory committees 
(this eligibility was only theoretical for most citizens); 
* to receive information from city hall, through official reports 
and media broadcasts; 
* to consult the aldermen. 
These opportunities, by themselves, would have contributed little to 
the shaping of Council policies in respect of planning. 
There is evidence of a differential commitment by Jones to the 
interests of groups within the community. For example, the business, 
industrial and labour groups seem generally to have fared well in 
the negotiation process particularly through the deliberations of the 
Planning Advisory Committee; in contrast, the environmentalist, 
conservation, anti-freeway and various groups in the design professions 
fared less well in their exchanges with the Lord Mayor. Of some 
irrelevance to Jones were the allegedly sage comments of visiting 
overseas experts in the professions of landscaping, architecture, 
planning and transportation, particularly if their views were not 
coincident with his. The impatience of the Lord'Mayor was roused 
especially by "a small minority of professional protestors" which used 
the hastily composed judgements of the visiting experts to condemn the 
longer-term strategies of the Council. The reluctance of Jones 
to extend the range of participation practices is surprising, 
particularly as he seemed to fashion his mayoral performance on the 
United States model of the 'city boss' and it is the United States 
which pioneered many initiatives in citizen participation. 
(160) This matter is considered in more detail later in this Chapter. 
(161) The Australian "Ignore Protest Groups Urges Clem", December 
27, 1974. 
(162) The experience of the United States in the practices of 
citizen participation was recorded in Chapter 1. 
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Throughout the per iod of t he J o n e s ' a d m i n i s t r a t i o n s the re was a s t a t e 
of t ens ion wi th the S t a t e Government which was he ightened whenever 
there were a t t empts to curb the Lord Mayor 's freedom for p o l i t i c a l 
ac t ion , to impose more s t r i n g e n t c o n d i t i o n s on the c i t y ' s p lanning 
process and system, and to i n t e r f e r e w i th the mayor 's dominance of 
the decis ion-making bodies and p roces se s . 
In b u i l d i n g the p a t t e r n of networks neces sa ry to achieve most of h i s 
policy a s p i r a t i o n s , the Lord Mayor indulged in a v a r i e t y of co-
opera t ive r e l a t i o n s h i p s , ex tend ing from the e q u i l i b r i u m of d i s c r e t e 
nego t i a t ed exchange to the deployment of v a r i o u s forms of coerc ion 
and personal appeal to p a r t i c u l a r s e c t i o n s of the community. Jones 
was not n o t i c e a b l y c o n s t r a i n e d by the r o l e adopted by h i s p r e d e c e s s o r s , 
nor by the expec t a t i ons s e t out in the City Char ter and o the r 
re levant l e g i s l a t i o n . On ga in ing o f f i c e h i s a c t i o n be t rayed a 
determination to r e - d e s i g n p r o g r e s s i v e l y the Counc i l ' s decis ion-making 
s t r u c t u r e , the Counc i l ' s a d m i n i s t r a t i v e framework and to c u l t i v a t e a 
power-base i n the community. His a c t i v i t y in t h i s mat te r of redrawing 
the networks would appear to be e x c e p t i o n a l . To t r i n g about the 
changes he sought , Jones deployed h i s own pe r sona l campaign s k i l l s ; 
h is inheren t c o g n i t i v e , p r o f e s s i o n a l and p o l i t i c a l s k i l l s ; h i s 
extensive patronage powers; he cour ted p u b l i c sympathy for h i s 
p o l i c i e s ; he a t t r a c t e d the weight of suppor t from the bus iness 
community; he' p a c i f i e d c r i t i c i s m of h i s p e r s o n a l i z e d s t y l e ; he 
cap i t a l i zed on i n t e r - d e p a r t m e n t a l r i v a l r y to r e - o r g a n i z e and re -group 
departments. Jones ' command of t h e p r e - r e q u i s i t e s for c r e a t i n g a 
s i g n i f i c a n t network of i n f l u e n c e a s su red h i s achievement of most of 
his persona l a s p i r a t i o n s for t h e c i t y . 
Styles of Implementat ion. Research on the spectrum of s t y l e s used by 
mayors to achieve the implementa t ion of t h e i r p r e f e r r e d p o l i c i e s has 
(163) In t h e i r comparat ive s tudy of 20 mayors, Ko t t e r and Lawrence 
(1974) r epor t ed 17 mayors d id l i t t l e or no reshaping of t he 
networks of i n f l u e n c e , t h r e e made some changes, but none 
e f fec ted ex t ens ive changes . 
(164) For example, the r e o r g a n i z a t i o n i n the Town C l e r k ' s department 
(Tucker, 1973) and the p e r s i s t e n t s t r u c t u r a l changes to the 
p lanning branch ( F l e t c h e r , 1977). 
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concent ra ted on t h r e e ; these t h r ee s t y l e s may be d e s c r i b e d a s : 
* the b u r e a u c r a t i c s t y l e , in which the mayor r e t a i n s c o n t r o l over 
the p r o c e s s of implementa t ion , but de l ega t e s r e s p o n s i b i l i t y i n 
a s t r u c t u r e d and h i e r a r c h i c a l manner; 
* the e n t r e p r e n e u r i a l s t y l e , i n which the mayor ' s a c t i o n i s 
c h a r a c t e r i s t i c a l l y promot ional and p r o j e c t - o r i e n t e d ; 
* the i n d i v i d u a l i s t i c s t y l e , i n which the mayor assumes f u l l 
c o n t r o l over the p rocess from the i n i t i a l idea to the imple -
menta t ion of the p r o j e c t or p o l i c y . 
The problem of a c q u i r i n g o b j e c t i v e informat ion on t h e J o n e s ' 
a d m i n i s t r a t i o n s , to which r e f e r e nc e was made i n foo tno te ( 1 3 ) , proved 
to be c r u c i a l and f r u s t r a t i n g to the a t tempt to a s s e s s t h e mayor 's 
prefer red s t y l e of implementa t ion . However, from the evidence 
used e a r l i e r i n t h i s c h a p t e r , i t i s reasonable to sugges t t h a t t h e 
Jones s t y l e was an uneven amalgam of the t h r e e a l t e r n a t i v e s t y l e s , 
perhaps a b i a s towards the i n d i v i d u a l i s t i c r a t h e r than towards the 
bu reauc ra t i c s t y l e . The r a t i o n a l e behind t h i s assessment i s t h a t the 
mayor would need to adopt the b u r e a u c r a t i c s t y l e to m a i n t a i n the 
momentum of some m a t t e r s i n h i s agenda so as to r e l e a s e e n e r g i e s to 
be d i r ec t ed towards the i n i t i a t i o n of new m a t t e r s ; s econd ly , J o n e s ' 
na tura l p r o f e s s i o n a l d i s p o s i t i o n would have i n c l i n e d him towards the 
promotional and p r o j e c t - o r i e n t a t i o n of the e n t r e p r e n e u r i a l s t y l e ; 
and t h i r d l y , h i s i n h e r e n t impat ience wi th l agga rd ly performance i n 
o the rs , h i s p r e f e r e n c e fo r concre te achievement, and h i s ego would 
have disposed him inescapab ly towards the i n d i v i d u a l i s t i c s t y l e . 
However, w i t h the complex n a t u r e of modem m e t r o p o l i t a n government 
Jones could s c a r c e l y have avoided the need to d i v e r s i t y h i s s t y l e of 
implementation. 
(165) K o t t e r and Lawrence (19 74 ) . 
(166) The 'pe r iod covered by the study i s too r e c e n t for op in ions by 
the p a r t i c i p a n t s to have c r y s t a l l i z e d i n an o b j e c t i v e manner. 
Mostly p e r s o n a l r e c o l l e c t i o n s ' l o c a t e d ' t h e J o n e s ' s t y l e almost 
e q u a l l y between the t h r e e s t y l e s ; most were p o l a r i z e d about 
the degree of success which was ach ieved . J o n e s ' s e l f -
assessment was t h a t h i s s t y l e was more e n t r e p r e n e u r i a l and 
i n d i v i d u a l i s t i c than b u r e a u c r a t i c . 
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Therefore, the practical political style of Jones may be described 
summarily as mainly incremental in its process of making decisions, 
significantly manipulative in effecting change to the relationships 
on the network of groups and persons involved in government, and 
mainly entrepreneurial in its approach to achieving set tasks and 
policies. In pursuing this political style, Jones performed the 
necessary ceremonial role, but his personal attributes committed him 
to an individualist executive and entrepreneurial role with almost 
an even balance of commitment. However, his aggression and pursuit 
of tangible achievement rendered him particularly conspicuous, and 
therefore attractive, to the electorate; this fact alone would 
minimise the need for a commitment to practices of widespread and 
constructive citizen participation. 
'Representation', 'The Public Interest' and Citizen Participation 
The essential pragmatism of the succession of Jones' administrations 
tends to frustrate any attempt to objectively determine the real 
interpretation given by the Lord Mayor to the concepts of 'represent-
ation', 'the public interest' and their fusion in the practices of 
citizen participation. In this section an attempt is made to explore 
the nature of the confused approach to the practical expressions of 
these concepts during the period of Jones' Lord Mayoralty. 
In the manoeuvring to concentrate decision-making and policy-making 
power in the Establishment and Co-ordination Committee, the mayor 
effectively reduced the significance of the other standing committees 
so that not only were the aldermanic members not the final arbiters 
of matters within the ostensible purview of their committee but the 
usefulness of aldermanic contributions to the general process of 
political business was also reduced. With the detailed and policy 
decisions being determined in the'premier' committee, the full 
Council meeting of aldermen served little deliberative purpose. 
Therefore, the representations of individual aldermen in the general 
debate on behalf of their constitutents would have been largely 
neutralized by the decisions previously formed in the Establishment 
and Co-ordination Committee, and by the claim that the 'premier' 
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committee had made its recommendation on the basis of the resolution 
of all particular interests, in so doing, contributing to a general 
public interest. 
The pursuit of this general public interest was the professed 
cornerstone of Jones' policies and actions; however, as is inevitable 
with such a widely embracing aspiration, not all particular interests 
were treated with conspicuous equity. For example, in the matter of 
the public open space reservations, Jones was conspicuously more 
partial to the interests of organized sport than to the wider and 
more differentiated interests of the community concerned mainly with 
general recreation and conservation. This partiality was manifest 
in the general lack of regard in the Lord Mayor's policies for the 
recreational use of the Brisbane River and the use of bush-land for 
general amenity purposes, in contrast to his commitment to reserving 
land in general recreation areas for organized sport (especially 
cricket) and, in one case, for a public library. In some cases, the 
aspirations of the Lord Mayor for the city in general had detrimental 
repercussions on the interests of some particular sections of the 
coimnunity. For example, whilst pursuing his policy of planning by 
negotiation, securing financial contributions from the major land 
development companies which were committed to his proposal to complete 
the sewering of the city, there were general benefits of extensions 
to the sewered area, more land development and an increased rate 
income; however, the Jones' policies incidentally contributed to 
significant changes in the physiographical and hydrological systems 
in some parts of the city with the result that the incidence of 
localized flooding was increased in these districts. 
Jones always insisted that the Planning Advisory Committee was a 
representative body, reflecting a diversity of lay interests 
unfettered by political affiliation. For example, he has said that 
a vital factor in the achievement of a democratic planning process in 
Brisbane has been 
"the accepted policy of the Lord Mayor that planning should 
be of the people, and that a citizens' planning body should 
not only prepare the Plan but should administer it. When 
this latter principle was not accepted by the Government 
^^^ 
and the citizens' body became an advisory committee only, 
the principle was still accepted - the Council adopting the 
policy that it would not interfere with the day to day 
administrative recommendations of the advisory committee. 
It should be stressed that the Council Registration Board 
is the decision maker in relation to these matters and 
that while there have been deviations from the Planning 
Advisory Committee recommendations the general policy of 
the administration to accept the Committee's recommenda-
tions as guidelines has generally been followed. 
Put bluntly, all matters have been before the Planning 
Advisory Committee and Council Registration Board both of 
which bodies, apart from the representation of the Council 
by the Lord Mayor and the Chairman of the Planning and 
Building Connnittee, have been entirely outside political . . 
influences." ^^ ^^ ^ 
Despite the use of the nomination procedure to create the Planning 
Advisory Committee, effectively frustrating any possiblity of it 
achieving a community-wide spread of interest representation, Jones 
has said that 
"Since 1965, Brisbane has been extremely fortunate in 
having an outstanding Planning Advisory Committee which, . 
provides the citizens with a direct voice in planning." 
In the examination of the Planning Advisory Committee made previously 
in this Chapter comment was made that 
a) the Committee's agenda was composed more of detailed 
matters - applications for development or rezoning -
than of policy matters, rendering it susceptible to 
political manipulation by the negation of opportunities 
to raise policy-needing matters not favoured by the 
Lord Mayor; 
b) some Committee meetings were closed, so that any citizen, 
media or aldermanic observers were required to vacate 
(169) 
the meeting room; 
(167) B.C.C. (1975) p. 4. 
(168) B.C.C. (1975) p. 5 (my emphasis). 
(169) This s i t u a t i o n occurred dur ing the Committee d i s c u s s i o n s on the 
19 75 P l a n . 
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c) the membership of the Committee e x h i b i t e d a 
ba lanced r e p r e s e n t a t i o n of the major i n t e r e s t s in 
the Br i sbane community, a l though the capac i ty 
in which the v a r i o u s members served was not 
(170) 
c o n s i s t e n t l y c l e a r , a s i t u a t i o n of con 
conducive to p o l i t i c a l man ipu la t i on ; 
d) the membership did no t i nc lude a q u a l i f i e d p l a n n e r , 
nor a genu ine , ' o r d i n a r y ' c i t i z e n . 
Members of the Committee have g e n e r a l l y concurred wi th the p r o p o s i t i o n 
that the membership was composed of s p e c i a l l y s e l e c t e d persons 
expected to be sympathic t o the J o n e s ' i d e a l s as a ges tu re towards 
public involvement , and t h a t i t s p rospec tus of funct ions was o rdered 
by the chairman, the Lord Mayor. From these m a t t e r s , i t i s d i f f i c u l t 
to conceive the p o l i t i c a l i m p a r t i a l i t y , the t e c h n i c a l competence and 
the degree of r e p r e s e n t a t i v e n e s s which Jones claimed on i t s b e h a l f . 
The p o l i t i c a l environment and network c r e a t e d by Jones was l a r g e l y 
incompatible wi th the convent ions of democrat ic r e p r e s e n t a t i o n and 
the pursu i t of ' t h e p u b l i c i n t e r e s t ' . In a p o l i t i c a l system in which 
(a) the processes of dec i s ion-making had been manipula ted , 
(b) planning was conducted by n e g o t i a t i o n , (c) Council r e s p o n s i b i l i t -
ies for p lanning were f r e q u e n t l y r e - o r g a n i z e d and r e d e f i n e d , (d) the 
Lord Mayor's o f f i c e assumed the p r i n c i p a l s t r a t e g i c p lanning f u n c t i o n s , 
i t would be u n l i k e l y t h a t a l l i n t e r e s t s would be duly weighed and 
considered. In a d d i t i o n , the e s s e n t i a l l y ' c l o s e d ' p o l i t i c a l d e c i s i o n -
making system could no t e a s i l y i n c o r p o r a t e s e r i o u s exp re s s ions of 
c i t i z en p a r t i c i p a t i o n . The Bennet t Commission of Inqu i ry (196 7) made 
temperate c r i t i c i s m s of t he dec is ion-making process in p lann ing i n 
Brisbane; the re were never any s e r i o u s a l l e g a t i o n s of impropr i e ty or 
i l l e g a l i t y , but t h e r e were a s s e r t i o n s t h a t the s t y l e adopted by Jones 
was sometimes l e s s than democra t i c , and a t o the r times demonstrably 
inequi tab le i n i t s t r e a t m e n t of d i f f e r e n t community i n t e r e s t s . 
(170) Some members d e c l a r e d they se rved as f ree a g e n t s , u n f e t t e r e d 
by any e x p e c t a t i o n s of or concess ions to r e p r e s e n t i n g p a r t i c u l a r 
i n t e r e s t s ; o t h e r s could h a r d l y avoid r e p r e s e n t i n g i d e n t i f i a b l e 
i n t e r e s t s ( fo r example, R l d d e l l the b u s i n e s s community, 
Egerton the union movement). 
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Despite personal assurances of a genuine commitment to representative 
government and the prosecution of 'the public interest' Jones was not 
particularly motivated to make information freely available to the 
community so as to facilitate a meaningful dialogue amongst the 
different community interests and between those interests and both 
the political and the technical arms of the city government; and his 
insistence that the Planning Advisory Committee was a vehicle for 
citizen participation may be interpreted only as political rhetoric 
and overstatement. 
The Jones political style effectively curtailed opportunities for 
citizen participation by 
* restricting the usefulness and effectiveness of the aldermen; 
* concentrating decision-making power in one Committee; 
* excluding the public from the deliberations of some Committee 
meetings ; 
* manipulating the concept of the'citizen's committee'; 
* restricting the flow of information to the public from the 
Council's professional planning staff; 
* concentrating on the processes of the exhibition rather than 
more interactive means of participation; and 
* restricting the availability of planning documents. 
These and other similar manifestations of the political style of 
Jones are commensurate with the characteristics of the strong mayor 
form of city government. Such a form and political system achieves 
significant and generally worthwhile physical and organizational 
change and improvement at the expense of a neutralized system of 
community decision-making, a partial commitment to the concepts of 
(171) "Nowhere is there greater opportunity for public participation 
and opportunity to understand the planning process than is 
provided in this City". B.C.C. (1975) p. 15. 
' r e p r e s e n t a t i o n ' and ' t h e pub l i c i n t e r e s t ' , and a p o l i t i c a l l y 4 4 6 
manipulated and d i s t o r t e d i n t e r p r e t a t i o n of c i t i z e n p a r t i c i p a t i o n . 
I t may be sugges ted tha t Jones f a sh ioned h i s own p a r t i c u l a r p o l i t i c a l 
s t y l e according to the development of even t s as he saw them; t h a t 
the s t y l e endured for f i f t e e n y e a r s i s evidence of a gene ra l pub l i c 
acquiescence. 
CITIZEN PARTICIPATION 
There has been a p e r s i s t e n t d ivergence of opin ion throughout the 
period of the Jones Lord Mayoralty on the a v a i l a b i l i t y of or the 
qua l i ty of o p p o r t u n i t i e s for p u b l i c involvement in t he processes of 
planning g e n e r a l l y , and p a r t i c u l a r l y i n the p r e p a r a t i o n of the town 
plans . The reason for t h i s d i f f e r e n c e , p a r t i c u l a r l y between the 
Lord Mayor and the S t a t e Government, i s de r ived e s s e n t i a l l y from 
the r e s p e c t i v e i n t e r p r e t a t i o n s g iven to the i n t e r c h a n g e a b l e express ions 
' c i t i z e n p a r t i c i p a t i o n ' and ' p u b l i c i n v o l v e m e n t ' . The d i f f e r ences are 
most s i g n i f i c a n t l y d e t e c t a b l e i n the v a r i o u s p u b l i c s t a t emen t s made by 
Lord Mayor Jones and the S t a t e m e t r o p o l i t a n p a r l i a m e n t a r i a n s recorded 
in o f f i c i a l documents such as the C o u n c i l ' s Annual Reports or i t s p lan 
submissions, and in the Queensland Pa r l i amen ta ry Debates . Throughout 
th is s e c t i o n , which gives p a r t i c u l a r c o n s i d e r a t i o n to t he p rocesses 
culminating i n the p lan submiss ions of 1969 and 19 74/75 , most comment 
i s based on the examination and i n t e r p r e t a t i o n of such o f f i c i a l 
sources . 
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In his opening remarks to the Brisbane Development Association-
sponsored seminar on the 1969 Plan submission (held in October 1969) , 
the Minister for Transport in the State Government (Knox) remarked on 
the high level of public apathy on the significance of planning which 
resulted in an incomplete appreciation in the community of the intent-
ions and ramifications of proposed planning action, which in turn 
effected an incomplete reflection of public opinion on the proposals. 
The Minister's counsel was for every member of the community to 
demonstrate at least the modicum of interest necessary to stimulate a 
visit to the plan exhibition. 
Other than the brief gesture in Knox's opening address there were 
no other recorded comments pertaining to citizen participation at the 
time of the 1969 Plan submission. However, the matter of participation 
became central to the professional and political discussions in the 
period which culminated in the consideration of the City of Brisbane 
Town Planning Act Amendment Bill in 19 71. In introducing the Bill the 
Minister (Rae) referred to some of the extended facilities for public 
involvement under consideration; these included 
* the extension of the plan exhibition outside normal working 
hours throughout the exhibition period of 60 days; 
"' the conspicuous advertising of the exhibition; 
* the opportunity for the public 
a) to purchase copies of some plan documents, 
b) to make their own copies of plans; 
* the exhibition of plans clearly indicating the differences 
between the current and the proposed plans; 
* the provision for a public inquiry into the plan (at the 
Minister's discretion). 
(172) Proceedings, of the Seminar, mimeo 1969, p. 1 (see footnote 48). 
(173) Rae, Queensland Parliamentary Debates, 8 December 1971, pp. 2659-
2661. 
In responding, a spokesman for the Oppos i t ion (Dean), i d e n t i f i e d the 
l ike l ihood t h a t the layman would need expe r t advice to i n t e r p r e t the 
e f fec t of the p lan and the o rd inances on land in which he had an 
I n t e r e s t ; however, no suppor t ensued for the i n t r o d u c t i o n of 
a competent adv isory s e r v i c e . A g e n e r a l m a t t e r to emerge from the 
F i r s t Reading debate was t he a l l - p a r t y concurrence t ha t the B i l l 
offered improved o p p o r t u n i t i e s for the p u b l i c to be informed. 
A Government member commented on the growing awareness 
" t h a t people should play an impor tan t p a r t , t h a t p lanners 
and p lanning should be the t o o l of the people r a t h e r 
than people the t o o l of the p l anne r s . . . Now we a re 
recogniz ing t h a t the c i t i z e n must have h i s say in cii'^) 
p lann ing . 
Others in the F i r s t Reading debate r e f e r r e d to the secrecy which 
seemed to surround the submi t ted P l a n , and the lack of o p p o r t u n i t i e s 
for the pub l i c to be aware of the p r o v i s i o n s and p roposa l s in the 
Plan u n t i l the moment of e x h i b i t i o n and the s o l i c i t a t i o n of o b j e c t i o n s ; 
a Government member c o n t r a s t e d the p r e v a i l i n g Brisbane ' sys tem' wi th 
that opera t ing in the United Kingdom. Comment was made t h a t , 
under the City of Br isbane Town P lann ing Act 1964, p r o v i s i o n s were 
made for the e s t a b l i s h m e n t of an adv i sory committee as one of a number 
of safeguards for c i t i z e n involvement ; however, even t h i s g e s t u r 
had generated c r i t i c i s m from t h e Government members. 
Only occas iona l comment was passed i n S t a t e Pa r l i amen t about the 
planning process pursued by Br isbane City Council in the pe r iod from 
the passage of the 19 71 B i l l u n t i l the f a i l u r e of t he Council to 
submit a new p lan by the s t a t u t o r i l y def ined d a t e , 28 February 19 74. 
Concern was expressed in Pa r l i ament dur ing 19 74 about the s e c r e t i v e 
manner in which the p l an was be ing p r e p a r e d : 
(174) Dean, Queensland Pa r l i amen ta ry Debates , 8 December 1971, p . 2661, 
(175) Chinchen, Queensland P a r l i a m e n t a r y Debates , 8 December 19 71 , 
p . 2663. 
(176) P o r t e r , Queensland P a r l i a m e n t a r y Deba tes , 8 December 1971, p . 
2668, 2669. 
(177) Houston, Queensland P a r l i a m e n t a r y Deba tes , 10 December 1971, p . 
2802. 
449 
"It has been almost a despotic tendency in this city 
to keep the planning processes away from people and 
to impose, as it were, decisions on them when they 
are made without their having any knowledge before-
hand of the type of decision that was likely to be 
made ... it is far better to overprovide access to 
planning processes and rights of objections and 
appeal even if they do slow down the business of , 
planning, than to underprovide them." U/o; 
However, it was not until the furore over the eventual presentation of 
the 1974/75 Plan that Parliamentary indignation and the proposition of 
the need for meaningful citizen involvement received statutory expression 
The City of Brisbane Town Plan Modification Bill, 19 76 sought to 
dissolve the alleged committee of citizens (the Planning Advisory 
Committee), to restore the preparation of the Plan to the deliberative 
Council Chambers, and to curb the potential for political manipulation 
considered to be consistent with the political and planning style of 
Lord Mayor Jones. The debates included frequent references to the 
need to match the protestations of public involvement with appropriate 
statutory provisions, and the failure of the City Council to meet 
the minimal requirements for communicating the intentions of the 19 74/75 
Plan to the community. 
These criticisms of the style of planning process followed by the City 
Council under the guidance of the Lord Mayor and the Planning Advisory 
Committee were refuted by Jones. He persistently maintained that 
a "vital influencing factor which has persisted from the 
election of that Council until today was the accepted 
policy of the Lord Mayor that planning should be of the 
people, and that a citizen's planning body should not 
only prepare the Plan but should administer it ... 
the Council adopt(ed) the policy that it would not 
interfere with the day to day administrative recommendat-,^^^. 
ions of the advisory committee." 
"one of the main reasons for this success has been the 
policy outlined above of keeping planning non-political 
and a matter for technical report and citizens' recomm-
(178) Porter, Queensland Parliamentary Debates, 9 April 1974, p. 3750. 
(179) For example. Burns, Queensland Parliamentary Debates, 13 April 
19 76, p. 3691. 
(180) For example, Chinchen, Queensland Parliamentary Debates, 13 April 
1976, p. 3693. 
(181) B.C.C. (1975) p. 4. 
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, ^ . ,,(182) 
dations. 
* "since 1965, Brisbane has been extremely fortunate in having 
an outstanding Planning Advisory Committee which provides 
the citizens with a direct voice in planning ... by leave 
of the chairman citizens are permitted to directly address 
the meeting on planning matters ... In addition, each 
successive Town Plan is submitted to public scrunity 
and objections." (183) 
* "Nowhere i s t he re g r e a t e r opporuni ty for p u b l i c p a r t i c i p -
a t i o n and o p p o r t u n i t y to unders tand the p lann ing process CIRAV 
than i s provided i n t h i s C i t y . " 
In r e a l i t y , and d e s p i t e the opin ion of Jones t h a t t h e r e were s i g n i f i c a n t 
oppor tun i t i e s for the p u b l i c to In f luence the conduct of p lanning in 
Brisbane, the p rospec tus of o p p o r t u n i t i e s was confined t o 
* vo t ing a t the Council e l e c t i o n s ; 
* p e t i t i o n i n g Counci l ; 
* a t t e n d i n g Council (but not Committee) mee t ings ; 
* a t t e n d i n g some Planning Advisory Committee mee t ings ; 
* v i s i t i n g p lann ing e jd i i b i t i ons ; 
* ' r e c e i v i n g ' media r e p o r t s of Council a c t i o n s ; 
* purchas ing o f f i c i a l Council documents; 
* confe r r ing wi th the aldermen; 
* lodging o b j e c t i o n s and comments to the submi t ted P l a n s ; 
* a t t e n d i n g p u b l i c and ward mee t ings . 
Each of t h e s e o p p o r t u n i t i e s a re s imple and sha l low; they a re l a r g e l y 
r e - ac t i ve o p p o r t u n i t i e s , occu r r ing a f t e r a p l a n has been p r e p a r e d . 
Apart from c i t i z e n ' s access to the dec is ion-making forum through the 
agency of the P lanning Advisory Committee, t he p lann ing process s t y l e 
of Jones cons t r a ined p u b l i c involvement dur ing t h e pe r iod of p l an 
p repa ra t ion . Alan Underwood's commentary on t h e p l a n e x h i b i t i o n i s 
i nd ica t ive of the problems c r ea t ed by no t c o u r t i n g p u b l i c involvement 
in the p r e p a r a t o r y s t a g e s : 
(182) B . C . C . (1975) p . 5 . 
(183) B.C.C. (1975) p . 5 . 
(184) B . C . C . (1975) p . 1 5 . 
451 
"Every day 1000 people go downs ta i r s i n t o the City Ha l l 
supper room to pore over t h e Town Plan - but t h e r e ' s 
very l i t t l e doubt t h a t 900 of them would not have the /.orN 
f a i n t e s t i dea what i t ' s a l l a b o u t . " 
Despite i t s l ack of communicabi l i ty (or perhaps because of i t ) the 
1974/75 Plan genera ted about 29,000 o b j e c t i o n s . The ac t of lodging 
an ob jec t ion to the submi t ted P l an has r ep resen ted the p r i n c i p a l 
p r a c t i c a l demonst ra t ion of t he i n t e n t i o n to become involved in the 
production of the approved P l a n by i n d i v i d u a l c i t i z e n s and i n t e r e s t 
groups. The p r o g r e s s i v e p u b l i c involvement by t h i s means has been as 
fol lows: 
* the 1961 P lan - completed in November 1961. 
- e x h i b i t e d fo r 90 days - 3,130 o b j e c t i o n s 
- e x h i b i t e d fo r a f u r t h e r 90 days - 215 o b j e c t i o n s 
3,345 o b j e c t i o n s 
~ approved by Counci l , May 1963 
- f i r s t complete yea r of o p e r a t i o n , 1966-67. 
* the 1969 Plan - p r e l i m i n a r y work commenced i n 1968. 
- completed i n June 1969 
- e x h i b i t e d August to November 1969 - about 10,000 
o b j e c t i o n s 
( " the p u b l i c i s becoming more aware of 
and f a m i l i a r wi th town p lann ing" - Annual Repor t , 
1970, p . 35 ) . 
- adopted by S t a t e Government, February 1971. 
* 19 74/75 Plan - p r e l i m i n a r y work commenced in 19 72. 
- f a i l u r e to meet February 19 74 submission 
- e x t e n s i o n g r a n t e d , s e r i o u s work commenced 
- p u b l i c e x h i b i t i o n , February 19 75 
( " a f t e r s i x ye a r s of p r e p a r a t i o n " - Annual Repor t , 
19 75, p . 21) - 60 days , extended to 90 days -
about 29,000 
o b j e c t i o n s 
(185) Courier Mail, 25 March 19 75. 
("the fact that approximately 29,000 objections 
were received indicates citizen interest in 
the Council's planning policies and objectives" 
Annual Report, 1975 p. 21). 
There can be no precise measure of citizen participation, or more 
particularly effective citizen participation; however, in the city of 
Brisbane during the Lord Mayoralty of Jones, the opportunities for 
involvement were constrained, limited (perhaps deliberately by Jones 
according to his personal interpretation of the appropriateness of 
citizen participation) to the formal activities of public information 
dissemination after the plan had been prepared, and of the receipt of 
citizen's objections to particular facets on proposals of the plan. 
In spite of Jones' assessment of the availability of opportunities for 
citizen participation (see footnote 185), the Brisbane community did 
not contribute to the preparation of the plans of 1961, 1969 or 19 74/75. 
CONCLUSION 
Consideration has been given in this Chapter to a case study of some 
aspects of planning and citizen participation in Brisbane in order to 
provide a measure of empirical evidence of the contribution of the 
matters discussed in Chapters 3 to 7 to an understanding of the 
practice of citizen participation. 
The conduct of Brisbane City Council, its Lord Mayor, officers and 
aldermen, some of the principal interest groups and advisory groups, and 
citizenry of Brisbane has not previously been examined in accordance 
with the framework devised for this investigation; there have been 
studies of aspects of the performance of the City Council in respect to 
its governmental functions, and more specifically its performance in 
planning, but none have attempted to focus attention on the matter of 
public involvement in planning. Therefore, there is a measure of 
uniqueness about even this empirical study. 
The purpose of the whole investigation has been to identify those 
matters of theory (particularly in political and social science) 
which have a significant and determining influence on the practice of 
citizen participation. Chapter 3 recorded an investigation of the 
nature and processes of planning; in this Chapter (8) attention 
concentrated on the chronological development of planning in Brisbane, 
particularly through the sequence of submitted plans and the planning 
statutes. Chapter 4 discussed the political nature of community 
decision-making with particular reference to political styles, and 
interpretations of the concepts of 'representation' and 'the public 
interest' ; in this Chapter (8), the consideration and exemplification 
of these matters has formed an integral part of the examination of the 
various participant roles, (what was expected of them, and how they were 
performed) . Chapter 5 reported an examination of a number of role 
profiles - the elected representative, the public servants, the public 
as individuals and in group, the external agencies and the consultants. 
In this Chapter (8), separate investigations have been made of the 
city aldermen, the council officers, the activities of three sectional 
interest groups, the role of three advisory committees, the role of the 
Lord Mayor; as has been appropriate reference has been made in passim 
to the performance of the external agency of the State Government and 
the State parliamentarians, to consultants as members of advisory 
and interest groups, to academics, and to the public en masse. 
Chapter 6 examined an extensive prospectus of the means of participation; 
in this Chapter (8) a brief consideration vjas made of the prescribed 
and formal nature of citizen participation in Brisbane. In Chapter 7, at 
the third level of specificity, consideration was made of a number of 
matters derived from previous examinations; in the final section of 
this Chapter (8) brief references have been made to the influence of 
the media and the manifestation of apathy in the community towards the 
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planning of the city, but considerations of the delays included in 
the participation practices and the costs of them have not been commented 
on. Throughout the earlier considerations in Chapter 8 persistent 
references were made to the apparent distribution of power in the 
plan-making processes of Brisbane. 
In summary, it may be said that the framework of levels of specificity 
was a useful device with which to 'unlock' the complexity of planning 
and citizen participation in Brisbane; however, in the empirical 
investigation it proved to be difficult to examine and to record the 
results of the examination in accordance with the precise framework 
of the levels of specificity. The inter-relationship of the various 
participatory roles, the distribution of power and influence, the 
dominance of the Lord Mayor, and the primitive nature of planning 
throughout the period investigated (1961 to 1975) have tended to 
frustrate the use of the discrete matters identified in the framework. 
In the concluding Chapter (9) an attempt is made to objectively 
assess the usefulness of the analytical device, and interpretative 
comment is made on the nature of the investigation recorded in this 
thesis. 
--PART 4 : CONCLUSION AND INTERPRETATION ^55 
In this final part, there is a sunmiary of the nature and scope of 
the investigation recorded in the thesis, a comment on its relation-
ship to the research area of community decision-making, and an 
assessment of the possible directions for further research into 
citizen participation in planning. 
CHAPTER 
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9 : INTERPRETATION 
INTRODUCTION 
"Concern f o r p a r t i c i p a t i o n a r i s e s a l m o s t e n t i r e l y i n t h e 
c o n t e x t of r e a l o r i m a g i n e d f a i l u r e of government to 
r e s p o n d a p p r o p r i a t e l y t o t h e more c o m p e t i t i v e needs and 
demands of c i t i z e n s . . . I n s h o r t , t h e r e a l i s s u e 
c o n n o t e s c r i t i c i s m of t h e e x i s t i n g s y s t e m of r e p r e s e n t - , ^ ^ 
a t i o n . " ^^^ 
C i t i z e n p a r t i c i p a t i o n , a s a movement ' h a s p r o b a b l y e n d u r e d 
s u f f i c i e n t l y f o r i t t o b e c o n s i d e r e d a s more s u b s t a n t i a l t h a n a 
t r a n s i e n t p l a n n i n g f a d ; t h i s mus t b e t r u e of many p l a n n i n g s y s t e m s , 
p a r t i c u l a r l y a s , f o r example i n t h e c a s e of B r i t a i n , t h e e x p e c t a t i o n 
of and commitment t o p a r t i c i p a t i o n h a s become e n c a p s u l a t e d i n 
(2) 
s t a t u t e . However, t h e p r i n c i p a l i s s u e i s l e s s a c o n c e r n a b o u t 
t e c h n i q u e s o r means of p a r t i c i p a t i o n , i m p o r t a n t a s t h e s e a r e ; 
r a t h e r , i s i t of forms of r e p r e s e n t a t i o n and t h e n a t u r e of r e p r e -
s e n t a t i v e gove rnmen t . I n summary, t h e c o r e of c o n c e r n i s of a 
p o l i t i c a l n a t u r e r a t h e r t h a n p r o c e d u r a l o r o r g a n i z a t i o n a l . The 
g e n e r a l t r e n d of human h i s t o r y r e v e a l s p o l i t i c a l p r o g r e s s t h r o u g h 
e v o l u t i o n a r y r a t h e r t h a n r e v o l u t i o n a r y p r o c e s s e s ; t h e r e f o r e . 
" t h e change n e c e s s a r y t o i n c r e a s e t h e q u a l i t y and 
q u a n t i t y of c i t i z e n p a r t i c i p a t i o n must b e s e c u r e d by 
i n c r e m e n t a l means - by b u i l d i n g and i m p r o v i n g upon , „ . 
t h e s t r u c t u r e s and s y s t e m s a l r e a d y i n e x i s t e n c e . " 
The p o l i t i c a l p r o v o c a t i o n f o r r e v i s i o n s to t h e e x p r e s s i o n s of demo-
cracy may be c o n s i d e r e d t o b e a m a n i f e s t a t i o n of d i s a f f e c t i o n w i t h 
the o p e r a t i o n a l i z a t i o n of democracy i n t h e s e c o n d h a l f of t h e p r e s e n t 
c e n t u r y . ' D i r e c t democracy ' may be c r i t i c i z e d b e c a u s e i t c r e a t e s a 
l e a d e r s h i p vacuum, i s p o t e n t i a l l y u n s t a b l e ( f l u c t u a t i n g b e t w e e n 
c i t i z e n d i s i n t e r e s t and a p a t h y t o h y p e r a c t i v i t y and r e v o l u t i o n ) . 
(1) R i e d e l (1972) p . 2 1 2 . 
(2) Appendix 1. 
(3) Banove tz (19 72) p . 6 0 . B a n o v e t z h a s c a u t i o n e d t h a t e x e r c i s e s 
of c i t i z e n p a r t i c i p a t i o n may be d y s f u n c t i o n a l . 
fails to provide for the unrepresented mass, and because it cannot be 
functionally adapted to the needs and realities of the twentieth 
century. Representative democracy may be criticized on the matters 
of representative legitimation, the restricted scope of the views 
represented, the potential for power retention in a 'closed' sector 
of the population, and the failure of it to adapt to changing 
interests and articulants. 
Suspicions persist that there is little evidence that the mass of the 
public really wants to participate. The cause of this phenomenon is 
not easily determined; it might be associated with the complexity of 
planning issues, the increasing complexity of the sophisticated 
decision or analytical aids, the frustrations of the time lapse 
between idea and implementation, the resort to expediency and compro-
mise, the general lack of mastery over the technical skills of public 
speaking, community organization and institutionalized procedures, 
the scale of some planning matters, the competition for financial 
resources many planning matters prescribe, the degree of change 
wrought through participation, the diversity of value systems in the 
community, or any other matter. Despite the environment of confusion 
and uncertainty attending the phenomenon of citizen participation, 
this revision to the conventional processes of representative 
democracy and government is becoming an established element in the 
progress and evolution of the democratic order. 
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RECAPITULATION 
The c o n t e x t of t h e r e s e a r c h 
The c o n t e x t of t h e r e s e a r c h r e c o r d e d i n t h i s t h e s i s h a s b e e n t h e 
n a t u r e and p r o c e s s e s of community d e c i s i o n - m a k i n g , and p a r t i c u l a r l y 
those d imens ions of r e l e v a n c e t o t h e c o n d u c t of r e g i o n a l and town 
p l a n n i n g . There i s i n c r e a s i n g e v i d e n c e t h a t p l a n n i n g i s e s s e n t i a l l y 
a p o l i t i c a l a c t i v i t y , a complex form of n e g o t i a t i o n ; i n t h i s 
s i t u a t i o n , t h e r e i s t h e p r o s p e c t t h a t , r a t h e r t h a n c h a l l e n g i n g and 
c o n f r o n t i n g t h e e s t a b l i s h e d s t r u c t u r e s and d i s t r i b u t i o n of power i n 
the community, t h e 'movement ' f o r improved l e v e l s of c i t i z e n 
p a r t i c i p a t i o n w i l l become m e r e l y a n o t h e r i n s t r u m e n t f o r s o c i a l 
(4) 
s e r v i c e , c o n s p i c u o u s l y p a t r o n i z i n g and c o n s e r v a t i v e . I f t h i s 
s i t u a t i o n e v e n t u a t e s c i t i z e n p a r t i c i p a t i o n w i l l become l e s s an 
a t t e m p t to r e f o r m p e r c e i v e d w e a k n e s s e s i n t h e p r e v a i l i n g s t r u c t u r e s 
and p r o c e s s e s of r e p r e s e n t a t i v e democracy and more an e x p e d i e n t 
formula f o r t h e r e c o n c i l i a t i o n of i d e a l i s m w i t h p o l i t i c a l c a u t i o n , 
l e s s a p o t e n t i a l p r o c e s s f o r i n t e r v e n t i o n and more a g e s t u r e t owards 
making t h e d e c i s i o n p r o c e s s e s r e s p o n s i v e t o t h e p o p u l a r c o n s t i t u e n c y . 
The phenomenon of c i t i z e n p a r t i c i p a t i o n i s by n a t u r e p o l i t i c a l ; i n 
the i m p l e m e n t a t i o n of t h e c o n c e p t t h e d e c i s i o n - m a k i n g p r o c e s s i n a 
democracy i s augmented by t h e a d d i t i o n of a n o t h e r p o l i t i c a l e l e m e n t . 
In h i s e x a m i n a t i o n of t h e p e r f o r m a n c e of t h e U n i t e d S t a t e s ' programmes 
of p a r t i c i p a t i o n A l e s h i r e (19 72) h a s d e s c r i b e d t h e p o l i t i c o -
p h i l o s o p h i c a l p o s i t i o n a s f o l l o w s : 
"The b a s i c t e n a n t of a d e m o c r a t i c form of government i s 
t h a t power f lows from t h e f r e e w i l l of e a c h i n d i v i d u a l 
and i s j o i n e d t h r o u g h a compac t t o c r e a t e t h e w i l l of 
the community. D e v i c e s a r e e s t a b l i s h e d and men e l e c t e d 
t o t r a n s l a t e and d i s c e r n t h a t w i l l and t o c o n v e r t i t 
i n t o a c t i o n commensura te w i t h t h e d e s i r e s of t h o s e who 
gave t h e power . I t i s i m p o r t a n t t o remember t h a t t h e 
power o r i g i n a l l y came from t h e p e o p l e . 
I t i s a l m o s t i r o n i c , t h e n , t o c o n s i d e r c i t i z e n p a r t i -
c i p a t i o n i n t h e c o n t e x t of programmes e s t a b l i s h e d by 
the f e d e r a l government w h i c h p u r p o r t t o ' g i v e ' power 
(4) M a r r i s and Rein (196 7) 
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to the people in a participatory sense." 
Most case studies of the conduct of planning deduce that performance 
in planning is determined by the constraints of the political system; 
the reasons for this have been discussed previously in Chapter 1, and 
may be deduced from much of the discussion throughout the thesis. 
A Summary of the Contents 
The study of citizen participation, as a concept and as a contribution 
to decision-making is frustrated by the inherent 'qualities' of the 
concept and its practical expression; for example, the concept is 
largely elusive, ephemeral and imprecise, while the practical inter-
pretation of it is inconsistent and largely indefinite in both its 
premises and its organizational implications and manifestations. The 
indefiniteness of both the concept and its operationalization has 
contributed to, or provoked, the scope of the considerations enter-
tained in this research. To impose a reasonable degree of order on 
the investigation, the study proceeded from an overview of the 
general context of community decision-making to the development of 
an analytical framework. 
The investigation has been reported in separate but inter-related parts. 
* Planning was considered as an integral part of the broad spect-
rum of political affairs, particularly at the level of local 
government. As a consequence of this, citizen participation, as 
a contribution to community decision-making, was considered to be 
a means of achieving a redistribution of power in the community, 
and the role of the planner as political rather than apolitical. 
These matters were evident in the brief descriptions of some 
participation experiences in the United States and Australia. 
Inadequate performances with, and from citizen participation 
in planning are the by-products of an imperfect knowledge of 
(5) Aleshire (1972) p. 428. 
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the intricacies of community decision-making; to overcome this 
unsatisfactory state, the participation phenomenon was subjected 
to a process of progressive disaggregation into its component 
parts, the process being structured into inter-related levels 
of specificity. 
* IVo matters were considered to be of particular significance 
at the first level of specificity. 
1. The nature and processes of planning, as responses to 
prevailing or emerging political, social, economic, 
professional and technical conditions, take the form of 
creative idealism, social responsibility or technical 
realism. The responses, and therefore the nature and 
processes of planning are seldom static. Town planning, 
essentially concerned with the creation of a physical 
environment capable of accommodating and sustaining the 
major expressions of contemporary and foreseeable community 
life and welfare, was described as being continually 
stimulated by developments in the associated disciplines 
of decision-making, communication and systems analysis. 
2. The political nature of community decision-making is 
imperfectly understood by many participants; this situation 
contributes to, and sustains, the various forms of mani-
pulation which may be detected along the continuum of 
political styles from elitism at one extreme to pluralism 
at the other. The phenomenon of participation was examined 
in the context of a review of political styles, and by 
current interpretations given to the key concepts of 
'representation' and 'the public interest'. 
These matters were examined as theoretical considerations. 
* At the second level of specificity t^s'o substantial matters were 
considered: the nature and competences of the participants, 
and the means of participation. 
1, Five broad categories of participant were discussed: the 
elected representatives, the public servants, the public 
'en masse', in groups and as individuals, the government 
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agencies and professional institutes, and the conventional 
consultants and advocacy planners. For each of these groups 
consideration was given to the differential exhibition of 
degrees of political and planning skills and perception, 
and motivation. 
2. For convenience of analysis, the means of participation 
were classified as 'conventional' (for example, exhibitions, 
public meetings, surveys, information dissemination), 
'innovative' (delphi, nominal group, brainstorming, charette 
techniques), 'self-help' (manuals, institutionalized 
planning aid, task forces), and dependent upon improvements 
to mass communication technology. 
* From these matters others were derived for the third level of 
specificity. Considerations at this level included the 
manipulative and control factors which contribute to the 
distribution of power between participants, the condition of 
public apathy and non-participation, the influence of the mass 
media, the special requirements demanded by participation 
practices for planners with particular communication skills, 
for an extended time-scale in the planning process, and for 
additional financial resources. 
* Most of the matters considered at these differentiated levels of 
specificity were examined in the context of the empirical study 
of planning and citizen participation in Brisbane during the 
period coincident with the Lord Mayoralty .of Clem Jones, 1961 
to 1975. The empirical study investigated and reported the 
nature and processes of planning in Brisbane, and the diversity 
of contributions to the state of citizen participation of the 
aldermen, the council officers, the Lord Mayor, various 
sectional groups and advisory bodies, and the public. The 
purpose of this case study was to contribute towards an 
empirical validation of the components of the analytical device. 
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THE RESEARCH AND COMMUNITY DECISION-MAKING 
This s t u d y h a s b e e n s e t i n t h e c o n t e x t of t h e r e s e a r c h a r e a of 
coimnunity d e c i s i o n - m a k i n g . I n o r d e r t o a r r i v e a t an e s t i m a t i o n of 
the c o n t r i b u t i o n of t h e r e s e a r c h r e c o r d e d i n t h i s t h e s i s i t would 
be u s e f u l t o p e r s i s t w i t h t h e s t r u c t u r e d a p p r o a c h u sed t h r o u g h o u t 
the i n v e s t i g a t i o n and t h e r e c o r d . T h u s , an a s s e s s m e n t of t h i s 
r e s e a r c h i s made i n r e s p e c t of t h e f o l l o w i n g s i x p r i n c i p a l e l e m e n t s 
of community d e c i s i o n - m a k i n g : 
* democracy; 
* 'the public interest'; 
* 'representation'; 
* power and political style; 
* participants; and 
* participatory processes. 
1. Democracy 
The matter of citizen participation is one element in the extremely 
complex and multi-faceted subject of democracy. It has assumed 
increasing importance in recent considerations of public decision-
making, particularly in planning, largely because of the emerging 
conspicuous weaknesses in the conventional political processes which 
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are dominated by either elected representatives, or bureaucracies, or 
both. In addition, there has not been a wholly satisfactory 
resolution to the problem of the appropriate 'unit of government' 
for a democratic political system. 
There is a possibility that, in considering the matter of citizen 
participation with particular regard to the subjects in which, and 
the territorial unit over which reasonable levels of public interest 
and involvement may be fostered and sustained, the distinct differ-
ences between the classical forms and the modern representative 
forms of democracy may be overlooked. In addition, the nature of 
western democratic culture has changed significantly since the Athen-
ian period. In representative democratic systems it remains possible 
for all adults to participate in political life by means of voting; 
this form of participation can be conducted across vast areas almost 
simultaneously. However, as the nature of democratic culture has 
become more complex, there have developed matters for public debate 
which cannot be accommodated reasonably by means as formal as an 
election or a referendum. Matters such as conservation, planning, 
civil liberties, consumer affairs and many others have particular 
appeal to differentiated groups in the community; there are few 
common denominators. These matters depend for their resolution in 
the community upon some form of conspicuous dialogue between those 
charged through the conventional democratic system to 'decide' on 
behalf of the community and the interested/affected members of the 
same community. The essential problem is the development of a 
satisfactory means for resolving the matters of .contention. 
The attempts to satisfactorily relate the conventions of democracy 
and the peculiarities of the aspirations for citizen participation 
are universally frustrated by the inability to integrate the four 
principal determinants of an efficeint decision-making sytem: the 
scope of the territorial unit, the nature of the required decision, 
the nature of the matter being considered, and the predisposition 
(and selection) of the participants. 
In the research recorded in this thesis there is an underlying 
suggestion that the nature of citizen participation is treated more 
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sympathetically and accommodated more easily by the conventions of 
classical democracy than 
representative democracy, 
by the practices and structures of modern 
(6)(7) 
2. The Public Interest 
'The public interest' has been a fundamental concept in planning 
since planning emerged as an identifiable reform movement concerned 
to challenge the premises and standards upon which the physical and 
social structure had been founded (particularly since the industrial 
revolution) and the trend of contemporary urbanization. The activity 
of planning has frequently not enjoyed political power or popular 
support; therefore, the legitimation and justification of planning 
action and proposals has tended to concentrate on, and to be inferred 
from a suprapolitical concept, 'the public interest'. 
The problems of defining 'the public interest', and of determining 
its intrinsic qualitative and quantitative attributes renders the 
concept of scarce use, except as a heuristic tool upon which to base 
political advocacy and action. The nature of planning is such that 
it is largely inconceivable that any planning action should be capable 
of not being construed as in 'the public interest'. However, planners 
experience difficulty in convincing the public that certain planning 
action is designed in 'the public interest' even though that action 
(6) Dahl (196 7) has remarked that experiments in the creation of 
participatory units within the city - sometimes related to the 
neighbourhood - have conspicuously failed to overcome the 
universal tendency for a few activists to engage in most of the 
overt activities while the remaining members of the community 
participate sporadically, symbolically or not at all. In his 
view, therefore, practice would seem "to deflate rather cruelly 
the most grandiose and Utopian claims for citizen participation." 
(p. 969). 
(7) The feasibility of reshaped democratic processes contributing 
to the improvement of the qulaity of the environment in the 
United States, without severe distortions to the prevailing 
democratic conventions embodied in the Constitution, are 
discussed by Faltermayer (1968). 
C8) 
would seem to interfere with some existing public freedoms. In 
the case of citizen participation the essential problems would seem 
to be: 
* how to weigh majority and minority expressions; 
* how to interpret non-involvement; 
* how to weigh different and incompatible interests; 
* how to develop participation means which facilitate access to 
and the use of community power equitably. 
Despite the inherent difficulty of so-doing, it is likely that 
planning will persist in its resort to the suprapolitical concept of 
'the public interest' in order to justify and legitimize its 
prosecution. This course of action is founded upon the use of an 
intellectual and emotional device to substantiate the 'rightness' of 
a decision or recommendation; for citizen participation the concept 
may be used to substantiate a decision which impedes or neutralizes 
the interests of a particular section of the community. 
The research in this thesis, particularly that recording the 
performance of Brisbane during the Lord Mayoralty of Clem Jones, has 
pointed to the view that 'the public interest' is achieved through 
the machinations of the political processes. A consensus on 'the 
public interest' would seem to be possible in small homogeneous 
communities, in which citizen participation to set the goal-parameters 
of planning would be a reasonably harmonious exercise. In a highly 
variegated, heterogeneous, pluralist contmunity, the processes of 
conventional conflict resolution would be more likely, and one of 
these processes might be citizen participation. The problem of 
determining 'the public interest' in mass urban society may be caused 
as much by the nature of communities and culture as by the tendencies 
of power-centralization and administration, and the academic pursuit 
(8) For example, the planner would seem to be justified in intro-
ducing pollution control measures, even if they interfere with 
the private use of the car, if there was clear evidence that 
without such measures public health would deteriorate. In 
this situation, the planner would be deciding (or recommending) 
that the goal of good public health was superior to that of 
transportation convenience, and therefore of more significance 
in 'the public interest'. 
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of abstract, numerical aggregates of people; except for a considera-
tion of the principal participants to planning, the research recorded 
in this thesis has not seriously treated the nature of communities 
and culture. 
3. Representation 
The research reported in this thesis has identified the two principal 
dimensions of difficulty in interpreting the essential prupose of 
the 'participation movement'; these are 
* the intention to remodel the processes and structure of 
representative government; 
* the intention to re-allocate/transfer political power within 
the community. 
As was expressed at the commencement of this chapter, the popular 
concern for and interest in the potentiality of citizen participation 
has been occasioned by assumptions made about the lack of responsive-
ness of the system of representative government to the competitive 
needs and demands in the community, and particularly about the nature 
of the representativeness of those elected to govern. This implicit 
criticism of the conventions, processes and structures of representat-
ive democracy is not shared unresei-vedly by those elected to govern 
(9) 
and the bureaucracy which supports them; however, there is 
increasing evidence that the conventional social and political 
processes are not always responsive to the community, that public 
agencies are pursuing policies and action based upon misconceptions 
of the community's wishes (leading to a degree of ineffectuality in 
the manifestations of the planning), and that, as the professionalized 
bureaucracy becomes more impartial there is a decline in the scope of 
social intervention by government. 
(9) Riedel (1972) . 
(10) Marris and Rein (19 73) p. 274. 
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The t e s t s of adequacy of r e p r e s e n t a t i o n would seem to inc lude 
* demonst ra ted knowledge of the scope , n a t u r e , a s p i r a t i o n s and 
competences of t h e ' c o n s t i t u e n c y ' ; 
* a b i l i t y to ha rness the va r ious e n e r g i e s of t h e ' cons t i t uency* 
i n c o - o p e r a t i v e endeavour; 
* the c r e a t i o n of an a p p r o p r i a t e s t r u c t u r e to achieve meaningful 
p o l i t i c a l communication, i n c l u d i n g the d i s s e m i n a t i o n , c o l l e c -
t i o n and t r a n s m i s s i o n of i n fo rma t ion , and the maintenance of a 
d ia logue w i t h i n the community (and w i t h o t h e r communit ies) ; 
* the promotion (and achievement) of a r easonab le i n t e g r a t i o n 
of i n d i v i d u a l , s e c t i o n a l and c o l l e c t i v e community i n t e r e s t s 
wi thout r e s o r t to p o l i t i c a l r h e t o r i c and i n a c t i o n . 
Ci t izen p a r t i c i p a t i o n may be i n t e r p r e t e d as a form of r e p r e s e n t a t i o n , 
a means or s t r u c t u r e of communication u n f e t t e r e d by p r e v a i l i n g 
h i e r a r c h i c a l s o c i o - p o l i t i c a l frameworks and j u r i s d i c t i o n a l b o u n d a r i e s . 
In the p reced ing chap te r s c o n s i d e r a t i o n has been given to the na tu r e 
of r e p r e s e n t a t i o n , and the problems of s a t i s f y i n g the not always 
compatible c r i t e r i a of d ive r se i n t e r e s t s and t h e c o l l e c t i v e p e r s o n i -
f i c a t i on of those i n t e r e s t s in a r e p r e s e n t a t i v e . As wi th the concept 
' t he p u b l i c i n t e r e s t ' , the conduct of p lann ing i s based on an 
assumption of t he equa l r e p r e s e n t a t i o n of i n t e r e s t s and the 
r e so lu t i on of them through p o l i t i c a l p roce s se s c o n s i s t e n t w i th 
r e p r e s e n t a t i v e democracy. The e s s e n t i a l l y t h e o r e t i c a l d i s cou r se in 
the t h e s i s c a s t s some doubt on t h e v i a b i l i t y of conven t iona l r e p r e -
s e n t a t i o n a l systems i n government; the e m p i r i c a l s tudy of p lanning 
and p a r t i c i p a t i o n i n Brisbane a f ford some evidence of t h e p o l i t i c a l 
manipulation which may be occasioned by the a c t i o n s of a p a r t i c u l a r l y 
shrewd p o l i t i c i a n not s e r i o u s l y f e t t e r e d by o t h e r e l e c t e d r e p r e -
sen t a t i ve s or t h e munic ipal bu reauc racy . 
4. Power 
"Any attempt to discuss the costs, benefits and limitations 
of citizen participation must, at the outset, recognize , . 
and deal with the essential question: power." 
Therefore, and to extend the considerations pertinent to the con-
ceptions of democracy mentioned earlier in this chapter, it may be 
suggested that the notion of citizen participation represents a 
challenge to the contemporary interpretations of democracy and the 
societal structures which are supported by them. The challenge may 
be summarized as follows: 
* citizen participation is a compensatory system of 
representation; 
* it affords alternative channels for the resolution of conflict-
ing interests; 
* it equalizes opportunities for exposing ideas and grievances 
to public consideration; 
^ it rationalizes community aspirations and expectations, by 
providing the opportunity for the discrepancy between public 
requirements and the possible political and bureaucratic 
response to be identified. 
In recent years some consideration has been given to the notion that 
citizen participation may contribute to the processes of equalizing 
power in the community. Even if this process of equalization is 
desirable, there is a sufficient body of knowledge on the differential 
distribution of power to suggest that the process would be extremely 
(12) difficult. In this thesis passing reference has been made to the 
(11) Aleshire (1972) p. 428. 
(12) "Even a t i t s b e s t , and when most f u l l y r e a l i z e d , i t i s p r e -
c a r i o u s , f r a g i l e , v u l n e r a b l e and e a s i l y des t royed or p e r v e r t e d , 
I t i s t h r e a t e n i n g , l i k e l y to i n v i t e r e t a l i a t i o n , and l i k e l y 
to genera te h igh ly exp los ive and c o n t r o v e r s i a l s i t u a t i o n s . " 
(Cahn (1971) p . 10) . 
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d i f f e ren t degrees of i n f l u e n c e of t h e p r i n c i p a l groups of p a r t i c i p a n t s 
in p lann ing , to t h e v a r i a b l e c o n t r i b u t i o n s to decis ion-making of some 
p a r t i c i p a t o r y t e c h n i q u e s , and to the n a t u r e of power as an o p e r a t i o n a l 
f ac to r ; i n the e m p i r i c a l s t u d y , one of the p r i n c i p a l conclus ions to 
be drawn was the p e r s o n i f i c a t i o n of power by the Lord Mayor. Although 
not p a r t i c u l a r l y advancing t h e body of knowledge of 'power ' as a 
factor in dec i s ion-making , the r e s e a r c h lends s u b s t a n t i a t i o n to t he 
present s t a t e of knowledge. 
5. P a r t i c i p a n t s 
There i s no u n i v e r s a l p r e s c r i p t i o n for p a r t i c i p a n t involvement in 
planning; the c i rcumstances of t h e p a r t i c u l a r p lanning episode w i l l 
largely determine t h e spect rum of p a r t i c i p a n t s . 
In addi t ion to t he v a r i a b l e involvement of p a r t i c i p a n t s from t h e 
five p r i n c i p a l groups d i s c u s s e d i n Chapter 5 , i t i s necessary to be 
aware t ha t p a r t i c i p a n t performance occurs a t d i f f e r e n t l e v e l s of 
' v i s i b i l i t y ' . For example, four l e v e l s may be d i f f e r e n t i a t e d : 
* l eve l 1 - the most ' v i s i b l e ' : in formal p rocesses 
the most l i k e l y p a r t i c i p a n t s a r e the amateur a c t i v i s t s in the 
community, those i n d i v i d u a l s or groups th rea t ened or l i k e l y to 
be disadvantaged or depr ived by proposed p lanning a c t i o n , the 
l oca l p o l i t i c i a n s and o t h e r r e s p o n s i b l e e l e c t e d councilmen, 
the publ ic s e r v a n t s to adv i se the e l e c t e d r e p r e s e n t a t i v e s and 
to ' e x p l a i n ' the l o c a l a u t h o r i t y ' s c a s e , some r e p r e s e n t a t i v e s 
of s p e c i a l i n t e r e s t s from w i t h i n the community, some advoca te -
p l anne r s , the media; 
* l eve l 2 - the most ' v i s i b l e ' : formal p roces se s 
the most l i k e l y p a r t i c i p a n t s a r e the members of t he l o c a l 
community whose i n t e r e s t has been s u s t a i n e d , r e p r e s e n t a t i v e s 
of s p e c i a l i n t e r e s t s , advocate p l a n n e r s , r e p r e s e n t a t i v e s of 
various l e v e l s of government, i n t e r e s t e d e l e c t e d members, the 
l oca l a u t h o r i t y ' s p r i n c i p a l p u b l i c s e r v a n t s , the media; agen t s 
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of 'higher' levels of government; 
* level 3 - the least 'visible': informal 
the most likely 'participants' are community attitudes, special 
interests represented through the processes of politicking, 
professional 'socialization' of the public servants, ideologic-
al predispositions of any individual or group of participants; 
* level 4 - the least 'visible'; formal 
the most likely 'participants' are interested public agencies, 
the professional codes subscribed to by the public servants, 
the political platform and corporate responsibility of the 
elected representatives, the statutory prescriptions and 
nrLnisterial directives and advice. 
Therefore, in addition to the conspicuous participants to planning, 
there are codes of behaviour and other informal behavioural and 
organizational prescriptions which influence the nature, scope and 
performance of participants in the processes of participation. In 
this thesis, there are descriptions of the principal participant 
groups, and some attention has been given to the more informal or 
less visible influences on participation. 
Processes 
"Citizen participation may help achieve two of the larger 
goals of city planning. One goal is the creation of 
better plans that are more completely implemented. The 
other goal is the creation of more productive communities 
composed of more stable, articulate and creative 
individuals. The second goal implies a program of (}':i\ 
citizen development." 
Programmes of citizen participation may be said to pursue two ends 
simultaneously - the production of a plan more acceptable to the 
community than would otherwise have been the case, and the improvement 
(13) Detroit (1968) p. i, 
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of the gene ra l educa t ion and c i v i c - r e s p o n s i v e n e s s of the p o p u l a t i o n . 
In p lann ing , the emphasis i s p l aced on t h e former; any measurable 
achievement i n the o t h e r aim may be cons ide red to be a bonus for the 
expenditure of d ive r se p u b l i c e n e r g i e s and r e s o u r c e s . 
The requirement or e x p e c t a t i o n to pursue s t r a t e g i e s of c i t i z e n 
p a r t i c i p a t i o n i n community dec is ion-making may be unreasonable in 
processes which are i n e v i t a b l y c o n s t r a i n e d by r e sou rces budgets of 
time, f i nance , s p e c i a l i s t s k i l l s and so on. The con t inu ing argument 
on the cos t s and b e n e f i t s of c i t i z e n p a r t i c i p a t i o n i s i n c o n c l u s i v e . 
In add l ton , t h e r e i s u n c e r t a i n t y concerning t h e most a p p r o p r i a t e 
means of p a r t i c i p a t i o n s u i t a b l e fo r d i f f e r e n t s c a l e s of planning or 
for d i f f e r e n t types of p lanning e p i s o d e . I t i s i nconce ivab le t h a t 
a s ing le technique i s v a l i d for every p a r t i c i p a t i o n - p r o n e p lanning 
s i t u a t i o n ; y e t , many p lann ing agenc ie s a t t empt to ape the few w e l l -
documented and p u b l i c i z e d p a r t i c i p a t i o n programmes i r r e s p e c t i v e of 
any d i f fe rences between t h e i r p a r t i c u l a r c o n t e x t s . 
Despite most of the u n c e r t a i n t i e s and inadequac i e s of knowledge on 
the mat ter of c i t i z e n p a r t i c i p a t i o n , t h e r e i s a g e n e r a l , i f uneven, 
commitment to t h e i n c o r p o r a t i o n of some s t r a t e g y of c o n s u l t a t i o n wi th 
the publ ic a t s e l e c t e d p o i n t s a long the continuum of the p lanning 
process . In a d d i t i o n to t h e u n c r i t i c a l and unchanged use of 
' imported' p a r t i c i p a t i o n t e c h n i q u e s , some p lann ing agencies a re 
experimenting wi th new or hybr id forms. 
The research recorded in t h i s t h e s i s has i n v e s t i g a t e d twen ty - th ree 
different p a r t i c i p a t o r y means; t h e r e has been no a t t empt to review 
any one p a r t i c u l a r l y comprehensively , and no a t t empt to be 
(14) 
encyclopaedic i n the coverage . In Chapter 6 a s u f f i c i e n t 
descr ip t ion was given to r e v e a l the e s s e n t i a l n a t u r e and some of the 
po ten t i a l of each technique c o n s i d e r e d ; t h a t c o n s t r a i n e d a n a l y s i s 
affords some i n d i c a t i o n of t he s u b s t a n t i a l body of exper imenta l 
knowledge p r e s e n t l y a v a i l a b l e to any p l ann ing agency in i t s examina-
tion of techniques to s u i t i t s p a r t i c u l a r p l ann ing pu rposes . Although 
(14) The ' i n - h o u s e ' i n v e s t i g a t i o n conducted by the D e t r o i t City 
Planning Commission revi&^ed f i f t y - f o u r p o s s i b l e p a r t i c i p a t i o n 
t echn iques . ( D e t r o i t , 1968) . 
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the means described are essentially unique, they may contribute to 
the achievement of three societal aspirations: 
* they assist a frequently ill-defined and unorganized 
constituency to confront, consult and co-operate with a 
usually sharply defined political and bureaucratic structure 
and process; 
* they facilitate access to the core of decision-making 
responsibility, even though they are treating with situation-
ally ad hoc and largely unpredictable matters and participants 
and 
* they facilitate an alternative process directed towards the 
achievement of genuine social reform. 
FUTURE RESEARCH 
In Chapter 2, there was a brief discussion of the rationale for the 
structure of the research and for the framework of the record in this 
thesis. The linchpin of the structure has been the initial proposition 
that 
THE FEASIBILITY AND STYLE OF CITIZEN PARTICIPATION IN PLANNING 
IS DETERMINED LARGELY BY THE NATURE AND PROCESSES OF PLANNING 
AND THE POLITICAL NATURE OF COMMUNITY DECISION-MAKING. 
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In the construction of that proposition an attempt was made to devise 
a form of words which would help identify the essential 'pattern' of 
matters likely to be relevant throughout the research whilst avoiding 
the persistent difficulty in investigations of this kind of obscuring 
less immediately conspicuous but nevertheless important matters. 
This constraint on the process of formulation contributed to the use 
of the proposition as a means towards the development of an investi-
gative device (the 'levels of specificity') and the derivation of a 
spectrum of considerations relevant to the nature and practice of 
citizen participation. 
Whilst adopting the conventions of scientific method, the process of 
the progressive examination through the structured 'levels of 
specificity' has created a series of successive approximations. 
The research recorded in this thesis has ranged over matters which are 
peculiarly the concern of planning, over others which are tradition-
ally the concern of social and political inquiry, and still others 
which occur at the interface of planning and politics. Although 
these separate areas of study are substantially well covered in 
research, there persists only tentative progress in research which 
attempts to traverse the two; the research recorded in this thesis 
was intended to contribute to this emerging area of concentration. 
Principal problem areas; future research 
There are a number of fundamental dilemmas which seem to persistently 
frustrate meaningful progress towards the incorporation of citizen 
participation into the processes of decision-making in the prevailing 
system of representative democracy. Among these basic problems are, 
* the absence of a generally accepted theory of participation 
in planning; 
* the obsolescence or cultural irrelevance of many documented 
participation studies; 
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* the basis for conflict between the advocates of models of 
participation emphasizing the primacy of citizen contributions 
and those stressing the primacy of technical rationality and 
professionalism; and 
* the trauma occasioned by the inevitable injection of someone's 
values in the selection of the participation procedures, the 
participants, the planning matters for consideration, and so 
on. 
Because of these, other similar and derived problem areas, the matter 
of citizen participation in planning cannot be approached without 
apprehension. Participation outcomes cannot be predicted because of 
the absence of adequate, generally accepted theory. Participation 
processes and techniques are necessarily peculiar in respect to their 
situation, location and occasion, so that the record of participation 
programmes in different places, occuring in different politico-
cultural contexts and at different times, and in respect to different 
planning matters might not be helpful source material for the con-
struction of other programmes. The conduct of citizen participation 
is likely to be constrained until there is a reasonable resolution of 
the dilemma of which methodology - rational-comprehensive or 
incrementalism - is the most suitable for the processes of community 
decision-making. 'Participation' will remain an elusive aspiration 
until the matters of the legitimacy of value-impositions and the 
structure of values in the community are determined. 
Most research studies in the social sciences conclude with the 
identification of matters requiring further examination; some of 
these are derived from the recorded investigation and others are 
detected as being imperfectly understood in the general research 
area. It has been the purpose of the research reported in this 
thesis to begin a process which could be extended in several direct-
ions to contribute to the progressive improvement to the state of 
knowledge of citizen participation. 
(15) Godschalk (1971) has addressed his research to some of these 
matters. 
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Therefore, i n c o n c l u s i o n , i t would seem app rop r i a t e to nominate some 
matters about which an improved s t a t e of knowledge would advance the 
awareness of the i n t r i c a c i e s of c i t i z e n p a r t i c i p a t i o n wi th p a r t i c u l a r 
respect to p l a n n i n g . These m a t t e r s would i n c l u d e , 
* a c l a r i f i c a t i o n of the concept ' t h e pub l i c i n t e r e s t ' ; 
* an examinat ion of the p r e c i s e resource requi rements of 
p a r t i c u l a r p a r t i c i p a t o r y d e v i c e s ; 
* an improved u n d e r s t a n d i n g of the na tu re of apathy and 
n o n - p a r t i c i p a t i o n , and t h e development of and expe r imen ta t ion 
with remedies ; 
* a s t r u c t u r e d d e t e r m i n a t i o n of t h e l i k e l y d i s t r i b u t i o n of 
costs and b e n e f i t s of p a r t i c i p a t i o n programmes; 
* an examinat ion of the r e l a t i o n s h i p of p o t e n t i a l p a r t i c i p a t i o n 
programmes to the conven t iona l p rocesses of r e p r e s e n t a t i v e 
democracy, and the r a m i f i c a t i o n s of p a r t i c u l a r p o l i t i c a l 
s t y l e s ; 
* a de te rmina t ion of the a t t i t u d e s towards c i t i z e n p a r t i c i p a t i o n 
of the p o l i t i c i a n s and the p r o f e s s i o n a l i z e d bu reauc racy . 
These mat ters a r e de r ived l a r g e l y from the c o n s i d e r a t i o n s made in 
Chapters 3 to 8. In o r d e r fo r them to be cons t r a ined in t he contex t 
of community dec is ion-making they would need to be r e l a t e d t o , and 
to cont r ibute to the p roces s of s o l v i n g the b a s i c problems i d e n t i f i e d 
at the commencement of t h i s s e c t i o n - the development of an accep t ab l e 
general theory of p a r t i c i p a t i o n , the c o d i f i c a t i o n of e m p i r i c a l 
s tud ies , the d e t e r m i n a t i o n of t h e most a p p r o p r i a t e phi losophy and 
methodology for p a r t i c i p a t i o n , and the r e s o l u t i o n of unco-o rd ina ted 
value systems . 
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The research recorded in this thesis has been concerned with some of 
the important elements in the matter of citizen participation in 
planning. It has not been encyclopaedic; however, it has contri-
buted an investigative device with which it has been proved possible 
to identify some of the fundamental components of participation, 
particularly in their states of inter-relatedness, and it has 
employed a number of diverse research perspectives from social and 
political science in the context of planning. Two particular 
outcomes may be claimed for the research; 
* that it has contributed to an improved understanding of the 
nature and ramifications of citizen participation and planning; 
and 
* that it has documented new areas for exploration in the process 
of the progressive development of some aspects of planning 
theory and practice. 
APPENDICES 
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APPENDIX 1: PARTICIPATION OPPORTUNITIES - THE CASE OF BRITAIN, 
BEFORE AND AFTER 'SKEFFINGTON'. 
The history of participation in planning by laymen is remarkably short, 
but it should not be considered necessarily a product of the worldwide 
eruption of the clamour for a general participation in decision-making 
which was the hallmark of the 1960's. Citizen participation in 
planning matured during that decade, but, at least in so far as 
Britain is concerned, the bases upon which more overt public involve-
ment could develop had been a distinctive ccsmponent of the planning 
process and the planning ethic for almost the preceding twenty years. 
Although the attitudes towards citizen participation throughout the 
1940's and 1950's were essentially conservative, the legislative 
framework within which British planning was conducted incorporated at 
particular points in the process opportunities for some types of 
participation. 
The situation of British society in general was conducive to the 
review of the opportunities for public involvement which occurred in 
the middle years of the decade of the 1960's, culminating in the 
publication of the Skeffington Report (1969) . The British record is 
treated briefly in this note. 
Participation and Planning: 1947 - 1968. 
In the decision-making process commonly pursued by local planning 
authorities in the period 1947 to 1958, the principal points of 
contact for the public with that process were: 
(a) the public notice columns of the local press in which were 
publicized certain 'bad neighbour' (article 7, G.D.O. 
1959) planning activities or applications (see S. 15, 
1962 Act); S. 17, 1962 Act gave the right to the public 
to submit written representations on the matter to the 
local planning authority before a decision was reached; 
(b) the mass piiblicity programmes, accompanying any type of 
planning issue, largely by means of media reports, 
information brochures, or static exhibitions mounted by 
the local planning authority; these were essentially 
discretionary; 
(c) the register of all applications for planning permission 
and of the decisions made in respect of those; S.19 (4) (5) 
and GDO 1950 article 12 recjuired the register to be kept 
and to be open for public inspection; 
(d) the public notice columns of the local press, and the 
London Gazzette, in which the local planning authority was 
recjuired to publicize the submission of a development plan 
to the Minister, or a review or of a partial amendment 
(TCP (Development Plans) Regulations, 1948, Schedule II, 
and Part III of 1962 Act); in the public announcement, a 
period was specified within which any person could lodge 
an objection to the plan in writing with the Minister; 
(e) the public inquiry system, held either in connection with 
the submission and consideration procedures for develop-
ment plans or in connection with appeals to the Minister 
against a planning decision; the rules of procedure for 
these and similar incjuiries (TCP Appeals (Inquiries Pro-
cedure) Rules, 1962), referring particularly to appeals 
under Ss 23 and 24 of the 1962 Act, accommodated the sub-
mission of representations on the planning matter by the 
affected and other interested people, and conferred an 
entitlement as of right to certain categories of people to 
appear at the incjuiry, although the presiding inspector 
was empowered to use his discretion to allow any other 
person or representative to participate (Rule 5(2) ); in 
addition to the principal participants, the inquiries were 
usually expected to be conducted before a public audience; 
(f) the deposited and published agenda and minutes of planning 
committees and councils. 
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Although some acts of citizen participation were required by Statute, 
or were derived from planning legislation through a series of statut-
ory instruments, and despite the specification of certain actions to 
be undertaken by the local planning authorities, much of the inter-
pretation of the regulations was left to local discretion. Haar 
(1961), in his consideration of planning legislation seme ten years 
after the enactment of the 1947 legislation, remarks on the negation 
of the democratic process perceptible in the procedures for the 
preparation of the development plan. He observed that, while interest 
groups potentially affected by the plan in the course of preparation 
would usually be consulted in the preliminary stages, the consultation 
was not obligatory; it was at the discretion of the local planning 
authority. His second observation was that the provisions for the 
plan-making exercise lacked the specification of direct public 
involvement, even of those whose land was likely to be affected by 
decisions crystallized in the plan. Haar referred to the citizen 
consultation provisions of the 1954 Housing Act in the United States, 
and recommended that thought be given to incorporating similar 
features in the British planning legislation. 
Even before the wave of enthusiasm for an extension of the decision-
making process in planning to accommodate a greater lay input, some 
local planning authorities were indulging in participatory means which 
afforded meaningful opportunities for public involvement. In an 
editorial to the British Planning Institute's Journal reference was 
made to the lack of conspicuous success in mobilizing public interest 
and participation at the local level, despite -the democratic setting 
of British planning. Jackson (1964) developed this theme in his 
examination of the need to bridge the gap between the planners and the 
(2) 
planned by education. He cited Buchanan's reference to the lesser 
planning powers available in the United States for which there is 
compensation in the readiness of community groups and individuals to 
co-operate with the planning agencies. However, some local planning 
authorities in Britain had significantly democratized their decision-
(1) J. Town Planning Institute Vol. 50, No. 6 (June 1954), p. 221. 
(2) Traffic in Towns. London, H.M.S.O. (1963), para 440. 
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making process to afford substantial opportunities for public 
involvement, although the differences in the degree and type of 
involvement entertained were marked. For example , there were 
reports that the liberalizing means which were implemented, or with 
which experiments were made, included (a) the encouragement of 
collaboration between planners and local residents in the prcxluction 
of village plans, (b) the extensive use of media reportage of events, 
proposals, meetings, and publications, (c) the selective use of 
public hearings and ward meetings, (d) the promotion of lecture or 
disc::ussion series with particularly interested and responsible local 
groups or associations, (e) the use of static exhibitions and 
advertisement hoardings, and (f) the solicitation of public expres-
sions in responses to questionnaire surveys. In a more innovative 
fashion, some local planning authorities were experimenting with 
'ideas competitions', the use of professional public relations 
consultants as a catalyst, and joint lay-expert committees as 
' sounding-boards' for planning ideas. 
The evidence of the participation strategies embarked upon before the 
introduction of the statutory obligation, reveals both a degree of 
commitment to the philosophy of lay participation, and a willingness 
on the part of some authorities to seek more constructive and 
'interest-capturing' means of involvement. There is a suspicion, 
however, that the political seriousness of the concept, when operation-
alized, had been misjudged; from the dearth of reports of the 
situation prior to 1968, it is clear that most local planning 
authorities were of the opinion that 'participation' meant 'being 
informed', and as a consequence, they directed their resources into 
public relations exercises intent on disseminating informatio:. in 
order to achieve a better appreciation in the public of the planning 
, (4) 
proposals. 
(3) 'Drawing Citizens Into Planning', Town and Country Planning 
November 1964, pp. 441-4 4. 
(4) "There is a distinction between public relations, which often 
means putting the best possible face on something already 
approved, and obtaining public interest and involvement in 
planning work". See footnote (3). 
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The Planning Advisory Group Report 
It was partly to achieve an improvement to the democratic quality of 
the development plan system that the Ministry of Housing and Local 
Government set up the Planning Advisory Group in May 1964. The 
Group cited amongst its main objectives "to ensure that the planning 
system serves its purpose satisfactorily both as an instrument of 
planning policy and as a means of public participation in the 
planning process....to get the level of responsibility right..." 
In proposing what amounted to a two-tier plan system, the Group 
considered this advocacy of striking the appropriate balance between 
the responsibilities of central government and those at the local 
level. The advocated system, for the local level, was expected to 
"stimulate a more positive and creative approach to environmental 
planning...a greater sense of local responsibility and greater scope 
for public participation in the planning process... (and to) mean 
that the individual is better informed and more consulted on planning 
( r \ 
matters." In making its proposals, the Group was aware that the 
implications of their implementation would require local planning 
authorities to be more positive in their approach to plan-making, and 
that to meet this 'new' commitment, the authorities would need to 
attract more and better trained planning staff and "to carry the 
(7) public with them". It was considered necessary to mention that the 
informatory responsibilities in the proposed developnent plan system 
should extend beyond an explanation of the planning proposals, to an 
explanation of the processes involved from the means of plan genera-
tion to the rights of objection or comment; the costs involved in 
undertaking such widely-embracing activities were considered to be 
justifiable, and legitimate. The need to court popular support was a 
recurring theme in the Report, and it was re-emphasized by the 
Minister's Chief Planner; "the importance of public understanding 
and confidence in establishing the status of local plans is critical 
(5) PAG (1965) p. 2, para 1.1. 
(6) PAG (1965) p. 11, paras. 1.46, 1.47. 
(7) PAG (1965) p. 12, para. 1.49. 
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and cannot be overstressed" (James, 1965). Cullingworth (1972) has 
offered a more definitive observation: "It is clear that citizen 
participation is more than a desirable adjunct to the new system -
it is an essential feature. If citizen participation fails, so will 
4- .. (8) the system". 
Participation and Planning: since 1968 
The recommendations of PAG were substantially translated into the 
Town and Country Planning Act, 1968. As far as its advocacy of 
citizen participation is concerned, the White Paper preceding the Act 
called for public discussion of the relevant planning matters while 
they were at the formative stage, and could accommodate the influences 
and input of ideas from the affected citizenry. While the 1968 Act 
was being prepared, the Minister of Housing and Local Government set 
up the Skeffington Committee "to consider and report on the best 
methods, including publicity, of securing the participation of the 
public at the formative stage in the making of development plans for 
^1. • n(9) their area. 
The deliberations of the Committee, which included the consideration 
of more than four hundred submissions of evidence or comment, and the 
benefit of discussions with selected bodies on draft memoranda, were 
published in the form of a descriptive report with a schedule of 
reccmmendations in July 1969. In summary, and in sequence, the 
recommendations were that, 
(1) the public should be given information, 
(2) the public should be advised of the availability of 
information, 
(3) public comment and representations should be accepted into 
the planning process continuously, 
(4) the local planning authorities should convene community 
(8) Cullingworth (1972) p. 103. 
(9) Skeffington Report (1969) para. 1. 
f orioms, 
(5) the efforts of publicity should be directed widely, 
(6) ccsnmunity development officers should be appointed to 
secure the involvement of the traditional non-joiners, 
(7) participants should be informed of the use made of their 
representations, 
(8) participation should have a diversity of expressions, 
and (9) a general effort should be made to educate the public about 
planning matters and procedures. 
Many commentators have observed that the recommendations are scarcely 
innovative, that they largely express conventional democratic pro-
cesses and formalities, and that they conspicuously avoid the crucial 
and contentious matters of means, costs, time delay, competence of the 
public to participate, and so on. Its lack of precision, particularly 
in the definition of terms has perpetuated some of the dilemmas of 
participation. Allison (1975) has attributed the trite assessment, 
'trendy but toothless', in his commentary on the Report; however, he 
has remarked on three impediments to the extension of participation, 
both in teirms of its duration and the scope of the people to be 
involved, commenting that participation may only be increased from a 
very low level to a slightly higher level, not only because of the 
ccmplex and enduring nature of the planning process, but also because 
it is unlikely that the prevailing planning system could take the 
strain, not the least because of the inherent lack of information. 
The major contributions and shortcomings of the Report have been 
widely discussed. One of the essential dilemmas or frustrations 
which it is necessary to overcome if participation, whether in the 
form described by Skeffington or in any other suitable form is to be 
realistic and realisable, is the inherent reluctance of local 
authorities to engage in widespread debate with the citizenry. The 
Report recognized this difficulty, and it has exercised the political 
perceptions of many commentators. Hill (1974) has observed that 
"local planning authorities, while reluctant to accept direct 
(10) For example. Hill (1970; 1974), Cullingworth (1973); Levin 
and Donnison (1969). 
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participation in the making of plans, have always recognized the need 
to consult interested parties". This conservative tendency has 
effectively neutralized two of the more interesting, even innovative, 
recommendations of the Skeffington Committee. In considering the 
differential degree of participation to be expected freran "the active 
minority who take part in influencing community affairs" and "the 
passive, who although deeply affected by decisions, do not make their 
voices heard because of diffidence, apathy or ignorance of what is 
,,(12) going on , the committee separately considered participatory 
techniques appropriate to the 'actives' and to the 'passives'. For 
the 'actives', essentially concerned as organizations, the Report 
reccsmmended the creation of a community forum, to promote useful and 
usable discussion between the local authorities and the identifiable 
(13) 
groups. Although the idea is given considerable space in the 
Report, in its conclusion to the description, the Committee advises 
that no particular rigid form for the forum had been developed, but 
that it would be expected a suitable form might emerge in any situa-
tion to accommodate the information and discussion requirements of 
local authorities and local groups. For the 'passives', the Report 
recommended the engagement of a community development officer to 
(14) 
act as a catalyst for expressions of local opinion. A precise 
statement of the work of the community development officer was 
avoided, deliberately, but some indication may be gleaned from the 
suggestion that his work might entail personal contact with groups 
and with individuals "to give information, to receive and transmit 
reactions, and to be a link with existing groups or to promote new 
1 1 „ (15) 
local ones . 
(11) Hill (1974) p. 143 (my emphasis). 
(12) Skeffington Report (1969) para, 59. 
(13) Skeffington Report (1969) paras, 60-71. 
(14) Skeffington Report (1969) paras. 80-90. 
(15) Skeffington Report (1969) para, 84. 
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The Report comments upon the resistance expressed to both of these 
reccmmendations during the consultations conducted by the Ccxnmittee. 
Hill (1974) has commented on this matter that the local authorities' 
preference is for more informal methods of consultation; Cullingworth 
(1973) has remarked upon the implications the recommendations hold for 
the transfer of power from the councils to groups of electors; Alli-
son (1975) has cited a particular Ministry circular in which it is 
stated that neither ccsnmunity forums nor the appointment of ccmmunity 
development officers would be necessary solely for the purpose of 
development plans. 
Senior (1973), commenting upon the possible extension of the ideas of 
the Skeffington Report into statutory effect suggested that the only 
obligations likely to be placed upon local planning authorities could 
be (a) giving adecguate publicity to the preparation of the plan and 
to the collection of information, (b) making those who might be 
expected to make representations about the plan aware of their rights 
and opportunities, (c) considering the representations made before 
finalizing the plan, and (d) informing the Minister what steps had 
been taken to secure participation. It would be unlikely, he 
suggested, that the impending legislation could specify who was to 
be considered a participant, or how they might become involved, or 
how their representations should be handled. The various submissions 
of evidence to" the Committee, and the observations on the Report by 
the professional bodies and associated societies commented upon 
these matters to diverse degrees. 
The Town and Country Planning Act, 1971, Sections 8 and 12, embodies 
the spirit of the Skeffington recommendations, requiring local 
planning authorities to take steps "as will in their opinion" secure 
adecjuate publicity and ensure that people "who may be expected to 
want an opportunity to make representations" are made aware of their 
(16) Allison (1975) cited p. 104. These sentiments are repeated in 
Ministry Circular 52/7 2. 
(17) For example, see J. Town Planning Institute Vol. 54, No. 7, 
pp. 343-344, and Vol. 56, No, 2, pp. 40-51; Town and Country 
Planning July-August 1968, pp. 33 0-339. 
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rights and are given adequate opportunities to make representa-
fl8) 
tions. The Minister has reserved the right (Sections 8(4) and 
(18) Section. 8, Town and Country Planning Act, 1971, Part II. 
" 8. - (1) When preparing a structure plan for their area and 
before finally determining its content for sufcanission to the 
Secretary of State, the local planning authority shall take 
such steps as will in their opinion secure -
(a) that adequate publicity is given in their area to the 
report of the survey under section 6 of this Act and 
to the matters which they propose to include in the 
plan; 
(b) that persons who may be expected to desire an opportu-
nity of making representations to the authority with 
respect to those matters are made aware that they are 
entitled to an opportunity of doing so; and 
(c) that such persons are given an adecjuate opportunity of 
making such representations; 
and the authority shall consider any representations made to 
them within the prescribed period. 
(3) A structure plan submitted by the local planning 
authority to the Secretary of State for his approval shall be 
accompanied by a statement containing such particulars, if any, 
as may be prescribed -
(a) of the steps which the authority have taken to ccxnply 
with subsection (1) of this section; and 
(b) of the authority's consultations with, and considera-
tion of the views of, other persons with respect to 
those matters. 
(4) If after considering the statement submitted with, 
and the matters included in, the structure plan and any other 
information provided by the local planning authority, the 
secretary of State is satisfied that the purposes of paragraphs 
(a) to (c) of subsection (1) of this section have been adecguate-
ly achieved by the steps taken by the authority in compliance 
with that subsection, he shall proceed to consider whether to 
approve the structure plan; and if he is not so satisfied, he 
shall return the plan to the authority and direct them -
(a) to take such further action as he may specify in order 
better to achieve those purposes; and 
(b) after doing so, to resuhmit the plan with such modifi-
cations, if any, as they then consider appropriate 
and, if so required by the direction, to do so within 
a specified period. 
Section 12, Town and Country Planning Act, 1971, part II. 
" 12. - (1) A local planning authority who propose to prepare 
a local plan shall take such steps as will in their opinion 
secure -
(a) that adequate publicity is given in their area to any 
relevant matter arising out of a survey of the area 
carried out by them under section 6 of this Act and 
to the matters proposed to be included in the plan; 
(b) that persons who may be expected to desire an opportu-
nity of making representations to the authority with 
12(4) ) to require further publicity and public involvement in 
respect of plans submitted to him before he would be willing to 
consider them. This system is similar, but very inferior to, the 
recguirements of the U.S. Workable Program (see Appendix A of this 
thesis). 
Heap (1973) has drawn attention to the fact that, as far as there is 
a statutory obligation upon local planning authorities to undertake 
citizen participation programmes, the only recguirement is set out in 
Part II of the 1971 Act, and applies only to the making and bringing 
(18) (cont) 
" respect to those matters are made aware that they are 
entitled to an opportunity of doing so; and 
(c) that such persons are given an adecguate opportunity of 
making such representations; 
and the authority shall consider any representations made to 
them within the prescribed period. 
(3) A copy of a local plan sent to the Secretary of 
State under subsection (2) of this section shall be accompanied 
by a statement containing such particulars, if any, as may be 
prescribed -
(a) of the steps which the authority have taken to comply 
with subsection (1) of this section; and 
(b) of the authority's consultations with, and their 
consideration of the views of, other persons. 
(4) If, on considering the statement submitted with, 
and the matters included in, the local plan and any other 
information provided by the local planning authority, the 
Secretary of State is not satisfied that the purposes of para-
graphs (a) to (c) of subsection (1) of this section have been 
adecguately achieved by the steps taken by the authority in 
compliance with that subsection, he may, within twenty-one days 
of the receipt of the statement, direct the authority not to 
take any further steps for the adoption of the plan without 
taking such further action as he may specify in order better to 
achieve those purposes and satisfying him that they have done so. 
(5) A local planning authority who are given directions 
by the Secretary of State under subsection (4) of this section 
shall -
(a) forthwith withdraw the copies of the local plan made 
available for inspection as required by subsection (2) 
of this section; and 
(b) notify any person by whom objections to the local plan 
have been made to the authority that the Secretary of 
State has given such directions as aforesaid." 
(Note: S 9 of the 1972 Act has restricted the range of persons 
to be heard at a public inquiry). 
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into operation of development plans. Thus, in law, there is no 
recguirement for the participation practices to operate in matters of 
development control. Bingham (1973) has considered the different 
problems for citizen participation which are created by the two areas 
of planning activity, forward planning and development control, and 
has concluded that to be effective from the points of view of all the 
participants to the decision-making process, the participation 
activities need to be carefully controlled, with rights of representa-
tion being extended equitably, and with participation being possible 
throughout the decision-making system. 
Inevitably, as most conmientators have noted, with the wave of 
enthusiasm for citizen participation still breaking over the exercise 
of planning, and the preference of the elected representatives to 
make their own decisions, and with the planners being generally 
diffident if not ambivalent towards public involvement, the ability 
to rationalize on the whole matter is severely prejudiced; and this 
situation obtains despite the infiltration of the participation ethic 
into planning legislation. 
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APPENDIX 2: ATTITUDES TOWARDS CITIZEN PARTICIPATION - A SUMMARY OF 
THE VIEWS OF CANDIDATES FOR A COUNCIL ELECTION 
Frcm an investigation, conducted in 1973, of candidates offering 
themselves for election to the reconstituted Hampshire County Council, 
it was hoped to gather seme insight into the levels of interest, 
experience and professional competence of the elected members in 
matters concerned with planning, and to develop an awareness of their 
conception of the place for participation, and the means by which it 
might be achieved. Each of the 202 candidates received a ten cguestion 
pro-forma. The first three questions sought information on the 
personal, political and geographical identity of the respondent; the 
remaining questions sought (a) to identify the community activities 
in which the respondents had an interest, had committee experience, 
or had experience in another political forum, or perhaps a combination 
of all three, (b) to identify the expertise base from which other 
responses were made, (c) to determine those areas of local government 
activity in which it was considered appropriate to incorporate, as an 
integral part of the decision-making process, the practice of citizen 
participation, (d) to identify the means of achieving such parti-
cipation in the conduct of planning business, (e) to identify the 
experience the respondents already had in participatory activities, 
(f) to glean some awareness of the reasons for the pursuit of 
increased levels of lay involvement in decision-making at the local 
level, and finally, (g) to note the attention given by the 
respondents to the Skeffington Report (1959). 
Of the 202 cguestionnaires distributed only 59 (29.2%) were returned 
in a usable form. This poor response rate largely frustrated the 
purpose of the study, and certainly invalidates any attempt to assert 
general applicability of the tentative conclusions which are referred 
to in the following paragraphs. However, three comments are pertinent 
in extenuation. No attempt was nade to distribute a second question-
naire to those candidates which had not responded to the first, and 
no attempt was made subsequently to remedy the information deficiency. 
Secondly, the timing of the study might have incidentally contributed 
to the partial invalidity of the results, falling as it did in the 
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period of post-election euphoria and zeal, or dejection and cynicism. 
Finally, the response rate of the successful candidates at the 
election was superior to that of the unsuccessful candidates, 
representing 37.1% of the ultimately elected members. For these 
reasons, the following discussion and comment is based on the 
responses of the elected members. 
The first questions on the proforma, which sought to establish a 
ccmparative base for the later specific invitations to comment on 
dimensions of citizen participation, were concerned with the identifi-
cation of those members which professed an interest and competence in 
urban and regional planning. Of those responding to the question, 
two-thirds expressed an interest in planning matters, but only one-
cguarter reported both an interest in the matters and experience in 
decision-making, either with a council committee or with a special 
interest group. Perhaps because of a misinterpretation of the 
intention of the cguestion, three respondents recorded ccmmittee 
experience in planning, but no interest in the matters! Only a 
small proportion of those expressing either an interest or committee 
experience remarked upon their professional experience in the related 
development or design professions. 
The remaining five cguestions moved the investigation closer to the 
specific matter of citizen participation. The first of these sought 
to provoke an indication of those areas of local government activity 
which might be appropriate to accommodate participatory exercises of 
some kind. Overwhelmingly, the response nominated urban and regional 
planning as a suitable area of activity; the propositions of the 
extension of such practices to education, housing, welfare, public 
works and finance were dramatically of a lower order. However, one-
(1) The statistics of the response were: 
Elected Not Elected Totals 
Responded 36 23 59 
Did not respond 51 82 143 
Totals 97 105 202 
fifth of the respondents remarked that if the principle of public 
involvement has to be put into practice it should operate across all 
areas of local government activity. Few of the respondents signify-
ing the adoption of participation practices in planning had not 
previously indicated an interest in the matters of planning. The next 
question sought nomination of the means by which meaningful citizen 
(2) 
participation may be achieved. Nineteen means were identified ; 
these conveniently feel into three categories - information/education; 
consultation; involvement. Four respondents recommended the 
application of those means described in the Skeffington Report, while 
seven (i.e. one-fifth) declined to offer any pertinent comment. 
Considerable emphasis in the responses was given to the need to 
conduct a process of education with the other practices, in order to 
facilitate a more meaningful lay input. Few of the respondents 
exhibited an innovatory attitude to the means of participation, 
although many placed public meetings in a low priority, and a signi-
ficant number recommended the introduction of a Geddesian proposal, 
that the ccmmunity be encouraged to put forward its own plans, for 
which prizes might be awarded to the preferred or implemented proposal. 
Despite the variety of participatory means identified, the respondents 
only identified five means of which they had personal experience. The 
most mentioned means was the 'proper' use of the elected member, 
either through the conventional processes of contact or through the 
'ward clinic'. Somewhat surprisingly, because of the low priority 
given to it as a means in response to the previous question, the 
second most cited means was the public meeting,' Most respondents had 
[2) The means identified, categorized into the three categories of 
participation and listed in order of frequency of mention, were: 
(a) Information/education - programme of education for the 
public, exhibitions, 'open' committee meetings, use of the 
local media, advertiser.ent of all planning proposals and 
applications, publicity campaigns and public meetings, 
publication of draft proposals; 
(b) consultation - exhibitions, more responsive councillors, 
opinion polls and surveys, consultation with interest 
groups, establishment of council-lay working parties; 
(c) involvement - award of 'prizes' to locally generated plans, 
promotion of local specialists, door-to-door canvassing, 
community projects, neighbourhood meetings, membership of 
representatives of interest groups on Committees. 
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become involved in seme way with the machinations of current planning 
problems in their districts, both in their elected capacity, and 
separately, as a member of a local activist community group. The use 
of the public inquiry system as presently practised was commented 
upon by only two of the 36 respondents. In response to the cguestion, 
it was common for two or more means to be identified. In a comparison 
of the means identified with the means experienced, there were few 
instances of an elected member recommending an improvement to his own 
responsible performance. Not surprisingly, the widest range and 
frequency of experience seems to have occurred to the members of 
urban constituencies. 
Six reasons were nominated for the upsurge of interest by the community 
in the potential of extended citizen participation. These, generally, 
support the contention that participation is sought and is practised 
mainly by those whose land, property, livelihood or other interest is 
threatened by proposed planning action. The most frequently cited 
reason was the concern individuals had for the protection of their 
tangible interests, and the concern they felt over the potential 
impact of planning proposals on their own property and the environ-
ment generally. Such concerns were considered only marginally of 
greater significance than the perceptible erosion of respect for the 
conventional decision-makers, the councillors and their 'expert' 
advisors. Although mentioned by one-quarter of the respondents, the 
nomination of the perceived benefit to decision-makers and consumers 
in planning of an extended participation base, the response may be 
interpreted as expressing the expected sentiments. Very little 
significance was attached to the impact of the media, or of the 
Skeffington Report. (The responses of the candidates unsuccessful at 
the election were particularly cynical; some denied the validity of 
the trend, others protested its unilateral introduction, and still 
others considered the trend to be politically motivated.) 
The final question sought simply to ascertain (a) the proportion of 
those elected to the Council which had read the Skeffington Report, 
(b) the relationship between those that had read it and those that 
urged the introduction of participation practices into planning, and 
(c) the relationship between those that had not read the Report but 
had recommended the extension of citizen participation into planning. 
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Two-thirds of the elected manbers had read the study, and of those, 
almost all had also recommended the accommodation of public inputs 
into the plan-making process; one-third, however, had not read the 
Report, and all of these had recommended the introduction of 
participation practices. 
As was pointed out in an earlier paragraph, the response to the 
invitation to participate in the investigation was so poor that the 
drawing of meaningful and generally applicable conclusions has been 
frustrated. However, the analysis of the responses which were made 
tends to indicate almost unecguivocal insistence that participation 
practices are appropriate for the planning decision-making process, 
that before satisfactory means can be deployed the potential 
participants need educating in the matters of concern to planning, 
and that the prime motivations for direct involvement are concern 
for tangible interests and suspicion of the operations of the elected 
members, and their advisors. In order to interpret the significance 
of the comments passed by the newly elected members, it is probably 
necessary to be aware that three-quarters of them were of a 
conservative/non-socialist political persuasion, and that they were 
almost equally representative of urban and non-urban constituencies. 
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THE PLANNER AND CITIZEN PARTICIPATION 
( F a g e n c e , M . T . , 1 9 7 5 ; R e p r i n t e d from P l a n n i n g and A d m i n i s t r a t i o n 
V o l . 2 , No. 2 , p p . 4 0 - 5 1 ) . 
'^JiU, the Increoslng commitment to citizen participation in the processes of 
plan making and decision maldng, there is a growing need of planners 
competent in the wiles of participatory democracy. The results of a 
•tuestionnairs survey conducted with 21 planning schools in Britain are 
discussed In this paper by Michael Fagence. BA. MPhil. URTPI, MRAPI, 
currently at the Department of Regional and Town Planning of the University of 
O'jeenslanti. Australia. 
Introduction 
The practice of town and country planning In Britain is not perfect; It is very 
.T.uch the art of the possible. In recent years this 'art', and the degree of the 
possible' have been threatened by the Incorporation of public partlcipaticm 
eieirients into the plan-making and decision-making'process. This introduction 
of a new area of constraint, and of a brake on the sequence of policy and plan 
formulation has engendered a response from the participants in the dranw 
which varies from acquiescence to objection, from negative to positive, from 
passive to active according to their chemical composition. 
To involve the public in the decision-making process is an ideal: "how to involve 
the public' is one problem that Is being given serious consideration; how to 
'or;f: •..-ith the public's input to the process is a separate problem to v/hlch less 
?nentlon is being given; how to prepare planners to cope with the public's Input, 
- iih f".- 7 jb"~ - -d terilh the associated complex decision procress is a matter 
:.-, v.:.j.-"'- '-•_ is ^ ipected even less attention is being given. This, then. Is an 
'•' -s .-.eei; ths profession requires planners competent in the wiles of partl-
0', l e y democracy, yet the following analysis will reveal that a high proportion 
-•." ?ti.dc-tr leaving the established planning schools fail to attain the necessary 
• " ••'•'•starice. ' 
•he r.i 'V.jy 
The survey v;as conducted using a simple questionnaire during the summer 
months of 1973. Twenty-one departments or schools offering courses in town 
and country planning were the recipients of the questionnaire. The basis tor 
pel.;otion of these institutions, both in the polytechnic and univers;'t)' sectors, 
c o'ering either (or both) undergraduate or postgraduate courses, was their 
iliC'bilit)' for exemption from all or substantia! parts of the qualifying examina-
tion of the Royal Town Planning Institute. Most of the questionnaire returns 
'fjere received curing .June, but there were two late responses in September. 
Of tl-;c tv."---iT-- -le departments approached, eighteen responded.' Of these all 
' .1 ;•>•' e'L-cift.' to corripiele the questionnaire, often with an accompanying ex-
- t : - • _ ic-: vvo Foci=pted the option offered in the initial invitatior. to parti-
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cipate and responded by means of a letter. The response rate, SS.TVo, was 
achieved using two requests for Information, separated by one calendar month. 
The questionnaire (set out in the Appendix) was composed of six simple ques-
tions. Firstly, information was sought on the range of communication skills 
taught during the course. In the second question information was sought on the 
means by which the students were informed of and learned about practices of 
public participation. This was followed by a question concerned to establish 
the degree to which the staff and the students became involved in participation 
programmes in an advocacy capacity. Fourthly, for future correspondence and 
discussion, the names were sought of staff in each institution that were particu-
larly interested in the subject-area of public participation in the planning pro-
cess. The fifth and sixth questions sought views on the adequacy of prepara-
tion of the students for professional invoLvement In participation practices, with 
a specification of what, if any, inadequacies were prevelant 
In only a few cases was the response from the head of the department. It has 
been hoped, during the assessment of the responses, that the responsibility for 
completing the questionnaire was delegated to a person for whom matters of 
public participation were of particular concern, and who had advanced responses 
founded upon experience and well-consfdered judgement; the validity of this 
supposition has not been tested. 
The analysis that follows refrains from disclosing the identity of any institution. 
This has been done largely to allay the expressed concern of a number c' 
respondents that their institution might not compare too well with others if the 
results were tabulated, whereas it was felt the means of inculcating the neces-
sary professional skills employed in their department were to be preferred to 
the more overt practices of other departments. To avoid the almost Inevitable 
drawing of a league table, each institution has a reference number known only 
to the analyst. 
Skills taught during the Course 
The first question sought to identify the tiec,-se to which ce.-taln skills were 
specifically taught during the course. Seven skills were identified, and may be 
considered in three groups: those concerned with graphics, those concemecJ 
with report writing and production, and those with speaking. 
There appears to be a considerable variation between the institutions in the 
commitment to formal instruction in the listed skills (Table 1). Whereas only 
two departments claimed to give training in each of the skills, eight asserted 
representative training in each of the three groups of skills. Only one department 
failed in more than one group. A frequent response where no training was given 
in one or more of the listed skills v/as that students were expected to develop 
their own expression of the skills by their experience in project and studio work, 
simulation and other practical exercises. Many departments promoting post-
graduate courses expected their students to draw upon experience of their 
first disciplines. 
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Table 1 Skills Taught during the Course 
Institution Graphic Writing ' Oral 
Reference Skills Skills Skills 
(1) (2) (3) (4) (5) (6) 
1 
2 
i 
4 
i 
f 
11 
12 
1S 
14 
15 
m 
17 
18 
(7) 
Reference 
Table 4 
Inadequate 
Inadequate 
Adequate 
Adequate 
Inadequate 
Inadequate 
Adequate 
Inadequate 
Adequate 
Inadequate 
Inadequate 
Adequate 
inadequate 
Adequate 
inadequate 
Adequate 
Inadequate 
Adequate 
(TOTAL) 16 15 12 11 
Skills (1) precision drawing 
Reference (2) sketch/freehand drawing 
(3) report writing 
(4) report presentation 
(5) public speaking 
(6) interviewing ^oral skills 
(7) being interviewed 
graphic skills 
writing skills 
A number of institutions (nine) expected students to acquire s'sills of bot-h pre-
cl-lop and sketch drawing through the medium of supervised studio work. This 
•' n''^ runs counter to the oft-quoted criticism of students that too much lime 
^•-••: '.ejoy is expected to be devoted to the acquisition of graphic'skills. It v/culd 
be of interest to ascertain whether the graphic skills acquired by the students 
extend to the facility to create impromptu images on a blackboard or a similar 
device to explain or amplify a point made in discussion. Such a facility could 
prove invaluable in many public meetings. The frequency of preference for 
instruction in sketch rather than precision drawing is an indication of the reall-
sation that there is a distinction between professional and technician services, 
once the rudiments of oraphic communication skill have been absorbed. 
The skill upon which there is most concentration is that of report writing end 
r.'.duction. This, of course, is laudable, for the planner must be able to com-
iTiunicste and document his case thoroughly and convincingly. However, it is 
i St cuch an ability that alienates him from the lay public; it is too easy for the 
r ;.-. resort to the use of language- both words and style-that are best 
.• 's) understood by co-professionals and least understood by the ley 
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public for whom he is planning. Experience of reading planning school theses, 
dissertations and project reports enables one to gauge the pattern and standard 
of instruction, guidance and supervision of student report writing. It is difficult 
to be sure whether such documents are so similar because of the examples so 
slavishly followed and copied by the students, or because staff supervision 
directs the student's flair into the familiar orthodox mould. It may be thought 
that a diet of the 'ad-men's' skill in popular report writing would prove of more 
value to those charged with writing for the consumption of laymen. The point to 
be made is this: report writing and presentation for the profession and for the 
public requires different skills, and that proficiency in both should be the aim 
of instructional policy. There is little evidence from this survey that this objective 
is being achieved. 
An interesting degree of response indicates a teaching commitment to the skills 
of public speaking and interviewing. Two institutions omitted instruction in these 
skills, but most others claimed to give instruction or guidance in speaking be-
fore and interviewing the public. Additionally, some respondents indicated that 
students gained experience by participation in supervised sessions of simulated 
council and public meetings and various forms of inquiries and hearings, often 
before a professional inspector or lawryer. If the naked claim is credible the 
situation is very satisfactory; too often public meeti-rr are rendered unfruitful 
because the public official seems incapable of delivering a coherent and in-
telligible speech or response to a question, or is manifestly ill-at-ease in gener-
ating impromptu answers to perceptive, shrewd and not infrequently profession-
ally embarrassing questions from around the table or from the floor in a public 
meeting. 
It is unfortunate that there is an apparent lack of instruction in the skills neces-
sary for the behaviour in an interview conducted by the media. The frequency 
of inept and uncomfortable performances by planners and similar professionals 
on radio, television and at press conferences must be the cause of consider-
able concern. There would appear to be a particular skill in responding to provoc-
ative, leading and often misleading questions from the shrewd, confident and 
sometimes aggressive media interviewer. If the responses of the planner are 
to engender confidence in his judgement and expertise from the public, he or 
she needs to be able to combat the common air of arrogance and pseudo-
.-iplilall^.-.tion that frequently exudes from the media interviewer. If there is to 
be greater exposure of planning matters to public debate and scrutiny it is 
incumbent upon each planner (and, therefore on each planning school) to 
equip himself for the inevitable battle of wits and prestige that the media wages 
on public officials. Such a battle can only be won if the interviewee refuses to 
be sidetracked, led, misinterpreted and exposed to sophisticated ridicule; 
planners generously competent in most other aspects of their profession need 
to add the skills of being interviewed to their arn-,:-ry. Thus, it is to be hoped 
that the five schools claiming to conscic-Lisly e^uip their students for such 
hazardous experiences will be joined by many more. 
One respondent observed that the inadequacy of instruction in r^ sany of the skills 
pertinent to practices of public participation was perhaps due to the incom-
petence or relative inexperience of both he and his fellow planners in educa-
tion in the various skills considered necessary. There is much food for thought 
here. 
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A number of repondents postulated innovations on their courses, such as the 
simulated public meeting and inquiry, and the preparation of films for l>oth 
cine-projection and television. 
In summarising the adequacy or inadequacy of the skill-inculcation levels of the 
respondent institutions it is necessary to point out that it is not to be assumed 
that each planner needs to be competent in every skill-area. However, It le 
postulated that, with the increasing exposure of planning practice to public 
scrutiny, it Is becoming more difficult to hide or protect planners from them-
selves, from the drawing-board, from the council, committee and public nr>eet-
ing, or from media interviews. Participation exercises would be more meaning-
ful and productive and less traumatic for all participants if tf>e professional 
planner has equipped himself with considerable graphic and verbal skills. 
Case Studies . 
The second question sought to establish the medium through which the students 
became familiar with the fact and the philosophical Intricacies of ttie growing 
volume of case studies of participatory exercises. Five options were offered: 
study made by the students alone, or with staff supervision and guidance; or 
in the course of lectures, seminars or tutorials; or by attendance at live per-
formances. 
Table 2 Use of Case Studies 
Institution 
Reference 
1 
2 
3 
4 
5 
6 
7 
8 
9 
10 
11 
12 
13 
14 
15 
16 
17 
18 
(TOTAL) 
Ref. (1) 
(2) 
(3) 
(4) 
(5) 
Informal 
(1) 
1 
(2) 
Forma 
(3) 
m 
•Ms 
1 
(4) 
m 
i-
NO RESPONSE TO THIS QUESTION 
'm 
m 
m 
*' 
M 
» 
• 
'• 
i * 
9 
by the students, 
• 
# 
*: 
« 
mi 
,f.. 
* • 
' * • 
'« 
• • 
• * ' 
' • • 
12 
, alone 
M 
*: 
; • * 
• * ; 
m: 
# 
•If; 
*: 
• 
# 
m 
m 
W 
15 
by the students, staff guidance 
in seminars, tutorials 
In lectures 
in attendance at 'live' meetings 
• 
i 
• • * 
n 
* 
• 
« 
# 
• 
~M 
12 
'Live' 
(5) 
•-
if' 
« 
i 
^ * ' • 
i 
f :'#. 
# 
w. 
: * • 
'•-
, • 
A . 
12 
V ir^T/"»fTn^l 
> li i i o n i i r 
J formal 
\ 
Reference 
Table 4 
Inadequate 
Inadequate 
Adequate 
Adequate 
Inadequate 
Inaisquate 
Adequate 
Inadequate 
Adequate 
Inadequate 
Inadequate 
Adequate 
Inadequate 
Adequate 
Inadequate 
Adequate 
Inadequate 
Adequate 
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There was a generally high commitment to the formal introduction of case stud-
ies to the students by staff. In all but three institutions, case studies were given 
the greatest degree of exposure in seminars and tutorials, although almost as 
many responses indicated the use of the lecture. A frequent response was the 
use of private study by individual students of the case studies, more often than 
not with some measure of supervision by the staff. The degree to which any 
student undertakes his own study of participatory exercises appears to bx 
determined by two factors: his personal political motivation, and the commit-
ment to the philosophy of participation by his tutors. 
Eight institutions claimed to require their students to attend 'live' meetings, 
although some respondents claimed only to encourage their students to attend, 
others claiming not to discourage their students, and still others to leave the 
option to student initiative. Whatever the process of coercion, there appears 
to be a general commitment to gaining experience of the 'real thing*. 
In ten institutions a wholehearted commitment to case studies was claimed, 
through formal timetable sessions, student investigations and attendance at 
public meetings. In two of these the attention to case studies was considered 
to be more incidental and implicit than deliberate. The low score attained by 
five institutions may be largely offset by their response to the question of ade-
quacy of their instruction in participation techniques and mechanisms, a com-
mitment to changes in the course structure in the future and the infusion of a 
greater responsiveness to the motivations of the students. However, it Is lament-
able that one department considers itself adequately preparing the embryo 
planners for participation practices although it admits to case study analysis 
only through formal timetable sessions. 
A number of responses to the final question indicate an unsa'^sfactory recogni-
tion of the philosophy and practicality of participator/ democracy. Perhaps a 
greater generation of student Interest and initiative to study and constructively 
criticise past participation performances, and an even greater acceptance cf 
the study potential of the 'real thing' will provide the ne;=^ssary corceptual ar;d 
commitment base from which a satisfactory profescional approach to the rarri-
fications of participatory decision making can be launched. 
Advocacy Planning 
Only one respondent declare•;' the difficulty of cor,sistent!y interpreting the term 
'advocacy'. There is a distinct terminological dichotomy here; in some instances, 
advocacy planning is conceived as acting on behalf of unrepresented, under-
privileged community groups; in others it appears to be coterminous with con-
ventional 'private work'. This may explain the high response rate for the in-
volvement of staff in the pract'ce of advocacy, whereas much of the work may 
be of the more conventions' >-.;nd. One university department diplomatically 
pointed out that no such v.'ork was carried out during the course or term-time! 
Frc.Ti the responses it was not possible to differentiate between those instances 
v.'here the students worked with or on behalf of the teaching staff, and those 
where the students had become involved by reason of their ov/n socio-political 
motivation and initiative. An interesting and useful facet of the sandwich course 
of one polytechnic, was the opportunity accepted by a number of students of 
spending their year away from the portals of their college working in an advisory-
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advocacy capacity for local community associations. This commitment to com-
munity and grass roots activity is commendable and merits observance by other 
institutions that incorporate a practical year in the structure of their course. 
In simple quantitative terms ten institutions claimed their students were actively 
involved in practices of advocacy planning, twelve recognised staff involvement, 
while a further three admitted an unspecified but limited degree of involvement 
of both staff and students. 
Table 3 Experience In Advocacy Planning 
Number of Institutions 
Encouraged for students 13 
Gained by staff 15 
Both 12 
Neither 1 
Adequacy of the Course 
The fifth question required a response indicating the degree to which each 
institution's course was considered to adequately prepare the students for 
professional involvement in programmes of citizen participation. In addition an 
opportunity was given, but which was seldom taken, to widen the consideration 
of adequacy to other courses. 
Of the eighteen responses, eight indicated that the course was considered 
adequate, and ten indicated a level of general inadequacy. 
Table 4 Preparation of Students for Professional Involvement In Programmes 
of Public Participation 
Number of Institutions 
Adequate 8 
sdeouate 10 
(TOTAL) 18 
It is possible to argue that the criteria for assessing the degree of adequacy 
e ' er do not include those referred to in the first three questions on the ques-
t cPi'^aire, or that they considerably exceed them. "However, it ii, pcstuiatea ti.at 
ic be c:-'.sidered well prepared to cope adequately v.'ith the professional re-
quire'nen'.s of partic^pstion programmes in the field of town and cou",\^' planning 
the planner should have a) a reasonable competence in graphic, verbal and 
writing skills, b) an understanding of the philosophy and practical raTiif'cations 
of the concept derived both from experience and a depth and breadth of critical 
reading, and d'scussion and analysis, and c) an appreciation of the soc'o-poli-
tlca! trauTia of involvement v.'ith community croups through sh^u'^'e'-io-s'-'J'der 
•r^i.'.aci. T.^ ese are the th.'-ee areas covered by qjes'.icns c-.e to three en the 
Eohedule. 
A cross referencing c' the responses to questions one, two and three, with 
those to question five reveals a number of anomalies. 
A number of institutions committed to a high degree of formal instruction in the 
skills recjired of practising planners consider themselves to inadecjately P'^' 
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pare their students for participation activities, whereas their only significant 
deficiency (according to this survey) is their low performance in the use of case 
study material. In contrast, an almost equal number of planning schools con-
sider their method of preparing students to be adequate on the basis of high 
performance In the study of examples of participation exercises although their 
attention to inculcating graphic, writing or oral skills is low. Both schools using 
the implicit method of instruction claim their students are adequately prepared 
and both give significant attention to case studies in formal, informal and prac-
tical contexts. One university school gives almost no formal instruction on the 
skills, relying considerably on the initial discipline of their students, but devotes 
a high degree of attention to the philosophy and practical issues of the 
participation process through case studies. Three schools claim adequate 
preparation with almost no resort to the use of case studies. 
Consideration of the Inadequacies 
Even from those respondents who indicated the inadequacy of the course with 
which they were associated there was a reluctance to identify specific i ade-
quacies. As a result the interpretation of the responses (Table 5) has had to be 
generalised and it has been necessary to 'read between the lines' where com-
mon statements materialised. Three general inadequacies have been identified; 
these may be legitimately extended by the other statements of concern ex-
pressed less widely. 
Table 5 Principal Inadequacies 
1. Lack of understanding of the philosophical and practical complexities of the 
decision-making process; 
2. lack of experience of partiripatory decision making 
3. lack of case study materials of particular concern to Britain; 
4. inability of communication betv/een staff and students; 
5. infusion of biased attitudes - lack of dispassionate objectivity; 
6. generated concept of elitism, paternalism; 
7. genera! inability of profession-oriented education to cope with mundane or 
lov.-key concepts; 
8. lack of time to become involved in and watch development of participation 
programmes; 
9. lack of political nous (ps^ticuiarly in students). 
The fi-st coT.m.oniy (ten) expressed inadequacy was a lack of understanding 
of the phiicsophical and practical complexities of democratic decision-making 
processes. T*^ is v.'ss manifest in tvrO v;ays; firstly, there is frequently a failure of 
communication and rapport between the staff member and the students; second-
ly, there is an inability on the part of the majority of students to comprehend 
more than the superficial ramifications of participatory practices. It is sur-
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prising that this inadequacy is specified. A number of institutions, recognislno 
this deficiency in the training of the students, have experimented (or were about 
to) with formal courses in communication techniques, political aspects of plan-
ning, and various forms of simulation exercise. Others harboured the suspicion 
that they currently did not know how to grapple with the need to 'instruct" 
students on the ramifications of participatory decision-making processes from 
the viewpoints of the professional advisor, the politician, the laymen, the Inter-
community group, and so on. The degree of preparation and study required to 
sustain such a wide-ranging consideration of public participation is consider-
able, and it was recognised as probably impossible to find the necessary re-
sources of time, energy and money to rectify the presently acknowledged course 
deficiency. There remains, then, a serious deficiency in the preparation of ttie 
student for professional involvement in public participation practices; he (or 
she) lacks the necessary acute appreciation of the mechanism, the philosophy 
and the psyct>ology of participatory democracy. 
Closely related to the first common inadequacy is the second; it is the lack of 
practical experience of the decision-making process in which the public may 
be participants. This inadequacy also appears on two planes: firstly, most staff 
members, even those who express an interest In the subject, have little expe-
rience of the 'real thing'; secondly, most students 'develop' preconceived at-
titudes towards the practice of participation and demonstrate a reluctance to 
become involved, preferring to adopt the easier role of cynical sniping from 
the sidelines. It must be conceded that public participation practice in Britain 
is still very much in its infancy, and that many of the local authorities that conduct 
participation exercises have little knowledge of the techniques most appro-
priate to their requirements. As a result, much of the case study material Is 
consistently inappropriate, similar, politically-motivated, not verj' meaningful, 
d'fflcult to object; /ely analyse, end is composed of series of inexpert'y conducted 
public meetings and poorly prepared questionnaire surveys of one kind or an-
other. In such a practice climate it is little wonder the staff member has little 
experience of meaningful processes, and that the student concludes that parti-
cipation practices are a sham. There is a great need for the academic fraternity 
to familarise itself with the variety of participation mechanisms that have been 
tried in other p'anning contexts (notably the U.SA.), and to make tt.e necessary 
contextual trans'ations for their incorporation Into the British plan-making de-
cision process, and then to become actively involved in persuading the local 
authorities that such mechanisms could lead to more meaningful public involve-
ment and the production of a plan more commonly acceptable to the community 
thct has participated in drawing it. Some of the public agencies have a continu-
ing d'a'o^uB with universities, polytechnics and colleges; this phenorr.enon needs 
to be pressed home to more local authorities, even if it comes by way of offers 
of help in the planning, operating and monitoring of the decision process. 
Frequently, planners talk about the need to educate the public; not Lnfrequently 
they need to look inwards to assess who really needs the education. 
From c f'udy ct the sv5i'?b!e li-e'ature on practical n-^ani'estations c ' psr.icipE-
'.ion p'ictice in Erita.n tr.e'e is an inescapable conclusion to drav,'; there is ver>' 
little • at v.ouid repay intensive study. Too much of the material presently avail-
able is uorth American in origin, and too little is contextually related to Britain. 
Evidence of the theory and practice from other contexts is useful to provoke 
thought and to stimulate experiment; but it ,-. useful for little else. This dearth 
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of British experience impos°s severe restrictions on the educational capability 
of the teaching programmes. Most of the references to the fully documented 
reports that are published for public and professional scrutiny betray partisan 
attitudes. Very few members of the general public read papers, books, and so 
on concerned with planning methodology; and those that do can hardly con-
ceptually support and recognise the practical working problems of someone 
entitled an 'evangelistic bureaucrat'. How much more difficult it must be for the 
average layman to be sympathetic towards the planner. Therefore, the partisan 
nature of many reports of participation and planning exercises engender a 
response which is often the antithesis of that hoped for. The overt bias and lack 
of objectivity of many such reports causes a divorce between parties to the 
practice of participation rather than the marriage which should be the objective. 
In essence, the inadequacy referred to by most respondents is of a lack of 
available substantive and objective reports and commentaries which could 
provide the basis of suitable case study material from which staff and students 
alike could glean more of the political, psycho-social, philosophical and pro-
fessional ramifications of the participation process than is presently possible. 
In addition to these three generally specified inadequacies there were a number 
which received less common mention, but which are nonetheless provocative 
and serious. 
The first such comment referred to a possible incompetence cf .he teacher to 
communicate convincingly the practicalities of participate') democracy, -..:• 
sentia'ly because of his dearth of meaningful practical e>;.crience. As a sup-
p'e.T.entary and essociated criticism of staff men-ibers reference v.as made to the 
b'ased position often adopted by the tutors responsible for the po'it ' s l and 
practical parts of the planning courses. This bias is most often mani'es; in the 
apparent belief by the student of his elite status, from which follov,'s sentiments 
of paternalism, 'giving the public what it ought to want', and so on. With p'^ o-
fessional bias emanating from the staff, an elite-consciousness from the si.deiit, 
and the often confused inherent emotional attitudes of each student to the 
public (i.e. hostility, ambivalence, sympathy), it is a mr.'e: cf considerable 
be>viiderment that public participation practices function :.; al,. One respondent 
ad-anced the proposition that 'professionally oriented eoucation in general is 
probably inappropriate in that it encourages specialisation and aspects of elit-
ism and petemalism inimicable to citizen participation'. This criticism must be 
reasonab'e v.here the e.mphasis in the teaching programmes is at any point on 
the partis'pahcn conti.nuurn ctr,er th.an the point of equillL'-'U.TI, i.e. meaningful 
dla'ccue betv.'een participating parties to the plan-mai'.inc decision process. 
Other inadequacies cited included the lack of time to develop a 'proper' in-
terest and appreciation of the complexities of participation practices, the politi-
cal stance adopted by E'.'de't; v.'ithout objective assess.Tient, the lack of poli-
t'ca' skill lea'ned by the students, the time-scale cf most pertic': ;tlcn issues 
v,h'ch exceed the capacity of thie teaching pr.c^^?-.n';~es, i.'i so cr. 
In ccni-ast to the inadequacies of present courses, more than one institution 
boasted as did one respondent, that '1 believe they (i.e. the students) are pre-
pared competently as professionals v.hich includes good basic ett'tudes towards 
the va'ious public and pnvate relatio-ships they v.iil deve'op'. Of the eight 
institutions that ccnside.-ed their stuoe^is to be adequately p'spafed, three 
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opined that the necessary basic attitudes and skills were best acquired through 
practical involvement, either in simulated or real situations. Therefore, In the»« 
planning schools, the philosophical, professional and practical issues relating to 
participatory democracy were implicitly woven into ttie fabric of the teachino 
programme rather than t)eing drawn overtly to the attention of the student 
Conclusion 
Perhaps specialisation in participation techniques is the answer to the educa-
tional dilemma. Just as every planner cannot be expected to be equally com-
petent as a designer, an analyst, a model-builder, a diplomat, and so on, It Is 
unreasonable to expect every planner to be sympathetic to and conversant with 
the complex cultural Issues of public participation. Perhaps the endeavours to 
prepare all students for Involvement in participation programmes are misplaced 
and based on falacious premises. Perhaps competence in participation philos-
ophy and practice requires special attitudes and aptitudes. This kind of specu-
lation could continue almost indefinitely. If there is a message to be drawn 
from the brief survey it is this: the majority of planning schools concede their 
instruction In matters relating to public participation is inadequate, and that 
considerable effort, both conceptual and actual, is needed to improve the situa-
tion so that future planners have a realistic and sympathetic attitude towards 
the aspirations of the public and have a competence to enable these aspirations 
to be property heard, assessed and acted upon. A general education in plarh 
ning is probably inadequate and a special training in the philosophy, sociology, 
politics, psychology and methodology of participation practice is required to 
overcome v.'hat is obviously one of the Achilles heels of planning. It Is both 
surprising, and a cause for concern, that the recent improvements to planning 
education programmes (i.e. the addition of quantitative methods, scientific and 
management methodologies) have not included a similar level of improvement 
to the inculcation of crucial political skills. 
Note: 
1. The author gratefully acknowledges the co-operation of the departments or 
schools concerned with town and country planning at the following Institu-
tions: 
Universities: Edinburgh, Glasgow, Herriot-V/att (Edinburgh), Liverpool, 
fvlanchester, Newcastle, Queens (Belfast), Sheffield, University 
College (Dublin), University College (London), and UWIST 
(Cardiff) 
Polytechnics: Central London, Lanchester, Leeds, Liverpool, Oxford, South 
Bank, TrenL 
Appendix 
The questionnaire was composed of the following questions: 
1. The following skills are TAUGHT during the course: 
1. precision dreughtsmanship 
2. sketch (freehand) drawing 
3. report writing 
4. report presentation - layout, contents, style, etc. 
5. public speaking 
6. Interviewing 
7. being interviewed by the media 
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2. Detailed analytical studies are made of recent examples of public participa-
tion exercises: 
1. by the students, alone 
2. by the students, guided by staff 
3. in seminars, tutorials 
4. In lectures 
5. in attendance at 'live' meetings 
3. Advocacy planning experience is 
1. encouraged for the students 
2. gained by staff 
4. The staff particulariy Interested in tPie subject-area of public participation in 
the planning process are: 
5. It is considered that students 
1. on this course j [ inadequately, adequately 
2. on other courses \ are } inadequately, adequately 
3. generally J | inadequately, adequately 
prepared for professional involvement in programmes of citizen participa-
tion. 
6. List of inadequacies appropriate to (5) 
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A: A CODE FOR CITIZEN INVOLVEMENT IN THE PLANNING PROCESS 
(Fagence, M.T. 1975; Reprinted from Planning Outlook Vol, 
14 (New Series) Spring, pp. 5-15). 
The British planning system, a model in many respects, has recently 
experienced such changes in philosophy and methodology, theory and 
practice, that its practitioners and contributors, and the public for whom 
it operates are neither certain of nor agreed on its purpose. 'Planning is for 
people' is becoming as well used (and misused) as many other slick phrases 
of the ad-men in the propaganda for detergents, cheap foods and the like. 
There is often a significant measure of naivity, as well as truth, in such 
claims as ". . . the future will be secured only if the desires and aspirations 
of the inhabitants are at least taken into account in any decision-making 
process" (Bingham 1973). Recent town planning legislation and the 
inevitable advisory circulars (DOE 1971) do little more than require the 
plan-making agencies to inform and consult the public in some way; the 
means of citizen involvement are conspicuously omitted from such official 
documents. In the advice vacuum, the success of the intended 
participation process is dependent on the way in which local authorities 
interpret and use the available powers, and on their willingness to evolve 
effective means of communication with the public (Batley 1972). 
In the infancy and adolescence of any new methodology and process, 
there are many problems that defy contemporary solution. The 
introduction of citizen participation into the plan-making and decision 
process has raised such problems. WTio is to be involved? Is involvement to 
be by individual initiative or by an open invitation from the plan-making 
body? What is to be done with the public input to the decision and policy 
cauldron? How is equality in the standard of input to be achieved? 
Although intellectually satisfying to the practitioner, how may the 
citizenry interpret and comprehend the complex methodology and 
practice of mathematical modelling? Whose values are to be used in the 
deviation of the optimum plan solution? How can John Citizen 
comprehend the fate of his input to the plan-making process? VMiat 
evaluation technique can measure the increased level of satisfaction by the 
public of a plan to which it has contributed? Are plans produced by 
appropriate participation strategies necessarily more satisfactory? 
There is a prevailing political climate of increasing the level of 
democratisation in decision-making. In recent years there have been 
almost world-wide expressions of unrest by students and workers, each in 
their own way clamouring for a contributory role in governmental affairs, 
whether of a college or university, an industrial enterprise, or even local 
and national government. A general disillusionment has been claimed 
508 
with the present system of local government and the conduct of town and 
country planning in particular. The desires to improve the popular input, 
the professional planner's image, and the accoimtability of the elected 
member has prompted the almost inevitable transatlantic impartation of 
U.S. procedures and philosophies. It should be realised that there are 
considerable dangers to the wholesale incorporation of practices and 
processes from one cultural context to another without the necessary 
'culture-translation' (Fagence 1973). U.S. experience of participation 
strategies has not been in every case resi>ectable, satisfactory, profitable or 
beneficial to the community. A Study of Citizen Participation in more 
than 100 U.S. cities, conducted by the author, is revealing wide variations 
in the type of strategy adopted, the calibre of the input to the plan-making 
function, and so on. Many cities claim inexperience in participation 
practices and are keen to learn of the experience of other U.S. cities, and 
those of Britain. 
Strategies for citizen involvement in decision-making in town and 
country planning in Britain should not be imported from any other 
decision-forming and taking context without serious consideration of the 
likely benefits and disbenefits. There is certainly need for a cost-benefit 
study of the practice of participation, but environmental and behavioural 
matters usually defy meaningful quantification (Hutber 1971, Self 1971); 
if there is no demonstrable advantage from involving the citizenry in 
decision-making why should responsible politicians and professionals 
become so traumatically concerned with the practice? A recent 
socio-political treatise (Pateman 1970) has called into question the 
derivation of the modern moral assertions of the 'classical doctrine of 
democracy'; there is, it is claimed, clear evidence of continuous 
misinterpretation and basic misunderstanding of that doctrine. From 
research in Yugoslavia there are indications that the predisposition of the 
"unsophisticated citizen (who) sees the whole problem as it effects him 
personally", and is in conflict with the "planner and the politican (who) 
have traditionally seen urban problems in an incremental way". If there is 
any danger that the increased opportunities for citizen participation in 
plan-making may lead to further polarisation of the decision 'partners' 
there is need of a participation guideline — a code of practice, a statement 
of minimum accepted standards. 
In the absence of a British code, resort may be made to the U.S. system 
which requires comprehensive documentation of the citizen involvement 
activities considered by a city making an application for federal aid for 
particular community improvement works. 
THE U.S. WORKABLE PROGRAM FOR COMMUNITY IMPROVE-
MENT 
The federal Housing Act of 1949, as amended, makes available certain 
financial assistance subject to the approval of a submitted 
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" . . . workable program for community improvement (which shall 
include an official plan of action, as it exists from time to time, for 
effectively dealing with the problem of urban slums and blight within 
the community and for the establishment and preservation of a well-
planned community with well-organised environment for adequate 
family life) for utilizing appropriate private and public resources to 
eliminate and prevent the development or spread of slums and urban 
blight, to encourage needed urban rehabilitation, to provide for 
redevelopment of blighted, deteriorated, or slum areas, or to undertake 
such of the aforesaid activities or other feasible community activities 
as may be suitably employed to achieve the objectives of such a 
program". 
In addition to the Workable Program requirements communities are 
advised that various HUD-assistance programs may contain additional 
separate requirements tailored to meet specific programme needs (e.g., 
relocation requirements of the urban renewal programme, general 
planning requirements for water and sewer, or open space land grants). 
The essential purpose of the Workable Program requirement is to 
ensure that communities anxious to use federal funds for renewal and 
housing programmes are fully acquainted with the various forces that 
create the condition of obsolescence and blight, and are able to recognise 
and then to take the steps open to them to eradicate slum conditions. The 
Workable Program is based on a recognition that the Federal and local 
relationship is one of partnership, and that Federal funds for renewal and 
housing projects cannot, by themselves, be effective unless localities 
exercise the full range of their powers in community efforts on a sustained 
and co-ordinated basis to prevent and eradicate slums and blight. 
The specific requirements of the Workable Program are based on the 
statutory objectives, and are designed to provide a flexible framework for 
organising community efforts. The Program specifies action in four areas 
(HUD 1970, 1971): 
(a) the adoption of housing, building and related codes; the development 
of an effective means of code enforcement; 
(b) the establishment of a continuing public planning and programming 
process which develops action programmes within a comprehensive 
planning framework for overcoming the major physical, social, and 
economic problems related to the slum and blighted areas of the 
community, and for establishing and preser\'ing a well-planned 
community with a suitable living environment for family lives. 
(c) the development of a co-ordinated programme for assisting in the 
relocation of all persons and business concerns displaced by public 
action in the community and the development of a programme to 
expand the supply of housing for low- and moderate-income families 
on the basis of equal opportunity. 
(d) the establishment of programmes designed to achieve the meaningful 
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involvement of citizens, including poor and minority groups, in 
planning and carrying out HyD-assisted programmes. 
In carrying out Workable Program responsibilities, many different local 
agencies and offices are necessarily involved, together with various public 
and private institutions, organisations, and individuals. For example, 
building departments, planning agencies, health offices, housing 
authorities, urban renewal agencies, neighbourhood organizations, private 
builders and developers may be involved to provide the wide range of 
resources needed to meet Workable Program objectives. While no specific 
administrative structure is required by the Workable Program, a 
community will be expected to meet the general requirement for 
establishment of an administrative mechanism responsible to the chief 
executive for the purpose of providing leadership, supervision, and 
co-ordination of Workable Program activities. 
The HUD-assisted programmes for which the specification documents 
of the Workable Program are appropriate include: 
i) urban renewal programmes 
ii) neighbourhood development programmes 
iii) community renewal programmes 
iv) interim assistance for blighted areas 
v) general neighbourhood renewal plans. 
Most of the literature to which planners in Britain refer in their 
background assimilation of the U.S. practice of citizen participation is 
concerned with renewal activity. It is fortunate, therefore, that the 
Workable Program code makes specific recommendations about citizen 
involvement, because both the HUD documents and the submitted 
statements of the applicant cities repay study (see below). Since the 
Workable Program is a public document it is required to be made 
available for public perusal and examination. Many of the cities involved 
in the study mentioned above submit the Workable Program statement as 
evidence of their level of commitment to citizen involvement. 
CITIZEN INVOLVEMENT IN THE WORKABLE PROGRAM 
A guiding principle of HUD policy is to ensure that all citizens have an 
opportunity to participate in the definition of policies and programmes 
that affect their welfare. Therefore, the Workable Program requires clear 
evidence that the community has provided opportunities for citizens, 
including those who are poor and members of minority groups, to 
participate in all HUD assisted programmes for which a Workable 
Program is a requirement, and in the community's plan to expand the 
supply of low- and moderate-income housing. The community is also 
expected to show what progress has been made during each certification 
period to achieve an adequate and effective degree of citizen involvement. 
While the Workable Program does not prescribe any specific form. 
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process or structure for effecting citizen involvement it does require that 
whatever mechanism is devised be continuous, i.e. participation at the 
stages of planning, monitoring, evaluating, and in all ways influencing the 
derivation of the programme. 
For many reasons, common to both U.S. and British experience, new 
forms of collaborative relationships between citizens and government, new-
means for participation in the decision-making process, need to be 
developed. Recognizing the need for experimentation and innovation, the 
Workable Program does not contain any specific requirements for the 
form that citizen participation must take. The choice of mechanisms 
depends upon the needs of the particular community and the structure of 
the local government. However, there are certain principles and objectives 
which should underlie the community's effort. One is that the 
community's responsibility does not end with the establishment of a 
particular mechanism or set of mechanisms. The Workable Program 
requires continuing effort on the part of the community to improve and 
expand the opportunities for creative forms of participation and 
collaboration that both ensure representation by poor and minority groups 
as well as enable government to take effective, purposeful, and expert 
action to deal with the problems and needs facing the community. It is 
essential that the participation be satisfying, rewarding, and not 
frustrating if it is to achieve the basic objective of creating and sustaining a 
voluntary union and mutual trust between government and its citizens. 
Each community is encouraged to establish a community-wide advisory 
committee embracing all major interests, including the poor and members 
of minority groups and may create several new special-purpose groups, or 
make better utilization of existing organizations. Communities which 
already have established effective citizen advisory committees for 
Workable Program purposes are encouraged to retain them and improve 
their effectiveness. Communities participating in the Model Cities 
programme or other programmes involving a high degree of citizen 
participation are encouraged to co-ordinate the citizen involvement 
activities under the Workable Program with the citizen participation 
requirements of these programmes, where applicable. In addition to 
establishing appropriate organisational means for citizen involvement, 
each community is encouraged to: 
(a) develop specific functions for citizen committees, such as having 
them hold public hearings, prepare comments on Workable 
Program applications, evaluate project plans, conduct interviews 
and surveys of neighbourhood residents' views, etc. 
(b) develop specific methods by which the community can establish a 
basis for ensuring there will be fair and reasonable representative-
ness of advisory committees participating in the Workable Program. 
For example, one method by which to compose a community-wide 
advisory committee might be to choose representatives in equal 
512 
proportions, from private neighbourhood groups, government 
programme-connected advisory groups, and civic groups. 
(c) establish a planning group to help develop new ideas and techniques 
for generating greater involvement among poor and disadvantaged 
groups. 
(d) provide funds and technical assistance to neighbourhood and other 
advisory groups so they may become better informed and equipped 
to deal with complex redevelopment problems. 
(e) assign specific activities in HUD-assisted projects to designated 
neighbourhood groups, such as evaluating site and design considera-
tions, establishing information centers, and making recommenda-
tions with respect to housing project regulations. 
EVALUATION OF THE INVOLVEMENT STRATEGIES 
Each submission of a Workable Program is considered by an 
appropriate Regional and Area Office of HUD, more on the lines of the 
regional offices of DOE than the regional economic planning machinery. 
In an attempt to attain reasonable standards of consistency in evaluation, 
both through time and geographically, HUD has produced a manual of 
instructions and guidance. The document (HUD 1971) is intended to 
establish the responsibilities of the Area officer, and to nominate 
appropriate processing procedures by indicating specific evaluation 
criteria. 
The Program submission is expected to include a description of the 
arrangements on working relationships established to provide citizen 
groups with opportunities for access to the decision-making process, and a 
description of the nature and range of issues with which the participating 
groups and individuals dealt. In addition, the city is expected to make an 
assessment of the results and accomplishments of the citizen involvement 
strategy. 
In determining the meaningfulness and effectiveness of citizen 
involvement, and particularly that of the poor, minority and 
disadvantaged groups, the Area Office is required to devise performance 
standards and conduct an examination of a city's Workable Program 
submission based upon those standards. Such an investigation might 
include interviews with affected parties. Every effort is required to be 
made to corroborate the statements of the city embodied in the Program 
submission. Tl^ ie evaluation process includes an assessment of thirteen 
stated elements of participation (HUD 1971) (Table 1). 
The advocated process of evaluation represents a realistic attempt to 
apply consistent criteria to the variable standards of organisation and 
submission likely to be encountered from any of the municipalities entitled 
to make representations to the federal government for financial assistance 
for any community improvement exercises (S.lOl, Housing Act 1949, as 
amended in 1954). The guidance set out in HUD's manual is required by 
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virtue of the significant shift from previous federal policy on urban 
renewal, to a policy requiring each community to develop its own plan of 
action and development programme; the federal control is exercised by 
the application of consistent evaluation criteria. 
Communities are required to submit their 'Application for Workable 
Program Certification or Re-Certification' on an approved form, a 
twenty-page document sub-divided according to the four activity-areas 
mentioned previously, viz. codes and code enforcement, planning and 
programming, housing and relocation, and citizen involvement. The 
specific information requirement for the statement on citizen involvement 
is set out in Table 2. 
A YARDSTICK FOR CITIZEN INVOLVEMENT IN BRITAIN 
'The American political culture places a great value upon citizen 
participation in local government. . . Much is made of the "New England 
town meeting", in which every adult shared in the process of debating and 
then, by vote, deciding on matters facing the community' (C.S.S. Illinois 
University 1971). In spite of this tradition of participation in local 
government there has been little academic attention devoted to perceptive 
analysis of the mechanism and process; most attention has been paid to 
Presidential elections and national events. However, U.S. local 
government has been subjected to participation experiments in various 
spheres of community activity during the past decade. Of particular 
significance to both urban renewal and town planning has been the Model 
Cities programme, conceived during the Johnson Administration. The 
exercise of citizen involvement in that programme has been carefully 
described, with particular reference to New York City (Kaitz and H>Tnan 
1970); it sprang from the requirement of Section 103 of the Demonstration 
Cities and Metropolitan Development Act, 1%6, which stipulated 
"widespread citizen participation in the program, maximum opportuni-
ties for emplo>ing residents of the area in all phases of the Program, and 
enlarged opportunities for work and training". In some cases, the 
procedure for citizen involvement was required to be brought about by 
revolution rather than evolution. 
The Model Cities Program and the Workable Program for Community 
improvement share the democratic ideal at a decision-making process 
composed, as was the New England meeting of the 19th century, of a 
partnership of official and lay voices. The two Programs go further; they 
require demonstration of a participation programme as a condition of an 
advance of grant-aid for urban development works. Thus, a meaningful 
citizen involvement exercise is both the carrot and the stick to the usually 
pedestrian plan-making system. 
Participation strategies are in their infancy in Britain. Most, if not all, 
local authorities are inept in such democratic processes. Particular 
professional aptitudes are required to effectively direct and indulge in 
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extensive and comprehensive community dialogues. There appears to be 
little, if any attempt by the recognised planning schools to equip future 
generations of planners with the necessary communication skills; rather 
are they producing numerate 'artisans', inculcated with cybernetic skills 
that are anathema to John Citizen. Recently, a claim was made that not 
only was a particular structure plan team untutored in the necessary 
participation-oriented skills, but that the exercise of citizen involvement 
was so time-consuming that it could only be undertaken by an 
understaffed team at the expense of the plan-production work for which it 
was engaged (TCPA-YCE 1973). Within hours of that assertion, there was 
news that the DOE was to monitor the participation mechanisms of four 
structure plan exercises during the next two years, and to produce more 
positive guidance to local authorities on the techniques of participation. 
The project is to be co-ordinated by Dr. William Hampton (University of 
Sheffield), on partial secondment to DOE. It is not unreasonable to ask 
why the requirement to indulge in participatory exercises could not have 
been delayed until more of the ramifications, and particularly the staff 
expertise requirement, had been identified. 
It may be possible to develop a carrot and stick formula for citizen 
involvement strategies in Britain, concerned not only with urban renewal, 
but all types of planning activity. Much attention is given to the 
interdisciplinary nature of the planning function, but too little respect 
appears to be given to the political acumen required of the professional 
planner. For many years there have been claims for a sociologist to be a 
regular member of the planning team; perhaps attention will be turned to 
the political scientist during the 1970's. These, and similar academic 
digressions lead to the recognition of the need to specify particular 
elements of a fundamental participation process. The elements cited 
below could well form the framework, or conceptual base-line, for a 
meaningful citizen involvement process; they are drawn from the U.S. 
experience in Model Cities and Community Improvement Programs, but 
are sufficiently positive for the transatlantic translation to be possible 
without any serious problem of interpretation occurring. 
A yardstick for citizen involvement in the planning process might 
require the submission of evidence of: 
(a) the representative character of the participating groups, with 
particular mention of the degree to which the interests of dis-
advantaged and minority groups have been ensured; 
(b) the composition of the specially instituted advisory comniirrees; 
(c) the nature of the participation programme, i.e. the degree and 
stages of citizen involvement, the opportunities to set, revise and 
generally influence programme goals; 
(d) the technical (and/or financial) assistance provided to participating 
groups in order that their submissions to the decision-making body 
are of a standard of proficiency commensurate with that of the 
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'official' plan submission; 
(e) the availability of public officials to participating groups and 
individuals for consultation, negotiation, and so on; 
(f) the impact of the participating groups submissions, i.e. whether the 
'official' plan has been changed to accommodate citizen 
requirements or suggestions. 
The impact of many of these yardstick items would require significant 
changes in the British planning process. For example, the requirement 
that a local authority provide either technical or financial assistance, or 
both, can only be facilitated by changes in the budgetary system of local 
government. The U.S. advocacy planning system, which requires either or 
both forms of assistance to participating groups, is in its infancy in 
Britain. There are guarded claims that young planners in the London 
Boroughs and the GLC spend much of their 'leisure' time crossing the 
arbitrary administrative boundaries to make their professional expertise 
available to disadvantaged social groups in adjoining municipalities. The 
planning aid schemes of TCPA and SDD are indicative of the trend 
towards a legal aid system in environmental and social matters (Evans 
1973). 
Care should be taken in the attempt to introduce the U.S. Workable 
Program citizen involvement yardstick to British planning practice. Apart 
from the cultural and planning system differences, it should be 
remembered that the U.S. requirement is in respect of urban renewal 
activities, and of programmes in which federal grant aid is sought. 
However, the principle of providing evidence of substantive citizen 
participation programmes should withstand the transatlantic translation, 
and could be incorporated as a basic requirement to support such 
documentation as is required to be submitted to the Minister for decision 
under prevailing planning legislation. 
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Ta'ilc 1; E\a!L:at!on Criteria for Citzen Invovement Programmes 
A) Participants: 1. nature, number, type of participating groups; 
2. role of the 'poor' and 'minority' groups; 
3. effectiveness of the advisorv' groups; 
4. responsiveness of public officials to the participating 
groups; 
B) Process: 5. nature of the participation programme — number 
and type of invohement activity; 
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6. appropriateness and opportunity for exchange of 
information, views, comments on drafts, etc; 
7. accessibility to public officials by participating 
groups and individuals; 
C) Procedure: 8. steps taken to encourage citizen involvement; 
9. provision of technical and/or financial assistance to 
participating groups to facilitate meaningful 
contribution to the plan-making process. 
Source: based on HUD Handbook, 1400.2 (1971) pp 33-34. 
Table 2: Citizen Involvement Statement 
" 1 . (a) Identify the groups participating in the HUD-assisted 
programs related to the Workable Program and in the com-
munity's program to expand the supply of low- and moderate-
income housing. 
(b) Describe the type of groups (e.g. civic, neighbourhood, housing) 
that are participating, and the constituency represented (e.g. 
poor, middle-class, Negro, public housing residents). 
(c) Describe what particular HUD-assisted programs and projects 
such groups are participating in. 
(d) Describe efforts to achieve co-ordination among citizen parti-
cipation structures located in the same area or having similar 
program interests. 
2. Describe the arrangements or working relationships set up to provide 
group and individual opportunities for access to and participation in 
decision-making in the applicable HUD-assisted programs. 
3. Describe the steps which have been taken in regard to the applicable 
programs to provide participating groups and individuals sufficient 
information and technical assistance. 
4. Describe the nature and range of issues relating to the applicable 
programs with which participating groups and individuals have 
dealt; the recommendations subsequently made; and the specific 
results and accomplishments of the participation". 
Source: HUD-1081 (11-68) pp 18-20 (verbatim). 
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5f A PLANNER: AS SEEN BY THE PUBLIC, BY A PLANNER 
(Clapham, R.C. 1970; Reprinted from Journal, Town Planning 
Institute Vol. 56, No. 9, p. 403). 
A planner, as seen by the public 
What is a planner? 
A planner is a close relative of the Income Tax Inspector. He has 
no personal relatives since his parentage is doubtful. 
Planners conic in three sizes- thick, very thick and bloody 
impossible. A planner is difficult to recognize. He has no face 
whatsoever, but might be spotted by his corduroy shoes, pink 
shirt and yellow suede tie. Because of the planner's vague 
affinity to the Arts, most local authorities will allow him to wear 
a higher percentage of mod gear than a clerk or an engineer. 
There is an unspoken agreement between authority and the 
planner as to how much he should support the image of the 
establishment. 
Most planners are employed by local authorities solely to 
create problems in order that they might justify their existence. 
The plinner's efficiency in doing .so, is ccpial only to his powers 
of multiplication once he is appointed. 
Ha\ ing entered into Local Go\ ernmcnt service the planner is 
immediately let loose on the most important work in hand. He is 
encouraged to converse with all manner of people on all topics 
and w ithin a few short weeks is able to engage in long conversa-
tions without understanding a single word. Here he learns to 
develop his technique. The broad smile, the confidential grin, 
the nervous giggle and the elementary standard insurance of 
non-committal openings to each remark. 
Once he has been successful in creating a few minor crises he 
can expect rapid promotion and a series of pay rises. 
A planner has many talents. He is extremely skilled in the art 
of delay. Any planner worth his .salt can produce a six-month 
delay with contemptuous case. A skilful manipulation of 
Committee meetings, sickness, holidays and the democratic 
process, coupled with assistance from the law, can be devastating. 
Decisions can be avoided for years on end, and a quick transfer 
to another authority can enable the process to be repeated ad 
hifimlum. A planner's dearest wish is to send everything back 
first time round to see whether the applicant means it. 
A sense of humour is also a vital asset to the planner. Immense 
hilarity is gained in selecting all of the refined, clever, worth-
while, exciting and profitable aspects of any proposal—and then 
objecting to them. The ordinary, mundane, and dull bits are of 
course praised or passed without delay. 
This highly specialized form of humour can be seen in a 
number of ways. The planner will take great delight in bringing 
the full weight of the law to bear down on you if you dare to use 
your telephone for business purposes or if your wife is wicked 
enough to run a mail order catalogue from your home. Your 
neighbour's newly created car-breaking and maggot shredding 
business in the back garden remains untroubled as being 'quite 
different'. Other variations of the planner's mirth can be seen in 
his choice of road lines, public buildings, children's playgrounds 
and recreational areas; not that these ever get built of course, 
but the humour is always there. Harry \\'orth himself would be 
proud of the planner's reasons ior refusing most planning 
applications. Only he could really appreciate the logic in refusing 
your own modest extension to your outside bog as being detri-
mental to the blood boihng factory and multi-storey chip shop 
next door. 
The planner's written word is sheer poetry—or something. 
His vocabulary and his language are unique and completely un-
intelligible. It is not difficult for the planner himself of course 
since it is never meant to be understood -that being a mere detail 
of no possible importance. All planning language is simply made 
.up on the spot as it is being spoken. The greater number of 
likely sounding words and phrases that are coined, the higher his 
status becomes. 
Among Local Government officials generally the planner 
reigns supreme as 'not me old hoy'. The planner never, under 
any circumstances, deals with anything himself. His colleagues, 
his assistants, his boss, his opposite number, the (Committee, the 
Council, the Government or e\cn the Qijeen might be dealing 
with the matter in hand, but the planner never 'happens to be 
dealing with this himself. 
Yes—the planner is a very special person indeed. 
A planner, as seen by a planner 
What is a planner? 
All planners are direct descendants from Solomon and are 
closely related to Einstein, St John and Gordon I5anks. 
Planners come in four sizes—very clever, brilliant, inagnificcnt 
and ecstatic. A planner is difficult to recognise since it is well 
known that genius comes in many disguises. Ho\\e\er, if vou 
happen to see a tall, handsome, benevolent, intelligent, humble, 
well-dressed and thoroughly likeable fellow wandering through 
the local corridors of power, the chances are—he's a planner. 
Whilst all planners could become millionaries within a verv 
short space of time if they cared to, most of them dedicate their 
lives to humanity by choosing to .serve society through Local 
Government. Without this magnificent sacrifice all Local 
Authorities would of course collapse instantly, the public would 
run riot and anarchy would reign within a few months. Sadlv, 
and incomprehensibly, this dedication goes unnoticed by all but 
other planners. 
A planner is called bv di\ine power int(j the profession. An\-
body \\h(j does not measure up to the incredibly high standard 
required is quickly weeded out by the good Lord abo\e and is 
simply not called. As an added safeguard the TPI examinations 
are made five times more difficult than any other two professions 
put together and only real men of learning are allowed to battle 
through. 
A planner's training is enlightened. A gentle but firm super-
vision goes hand in hand with an encouragement to develop 
original ideas and imagination. In this way a .sound technique is 
built up with the emphasis on clear, simple, straightforward 
conuuLuiicalion. 
A ]i!anner's progress and promotion are slow, but \Mth such 
high-class competition from other planners this is inevitable, 
b'ortunately all planners are always completelv satisfied. A 
planner never moans, complains or bleats about extra money. A 
crust of bread and a cup of fluoride water are more than enough 
food and drink to the planner. Curiously most developers 
support this view and some would even add a ball and chain for 
luck. 
The planner is indeed rich in talent—speed, decisiveness, 
clarity, eloquence, diplomacy—the list is endless. Perhaps his 
two most valuable assets are an ability to shift three times more 
work than any other officer, and a unique gift for spt)tting other 
people's stupiditv, instantly. It is truly amazing how a planner 
can read, digest, anah/c and dismiss six months' work as being 
'a load of old cobblers'. 
A planner's sense of humour is highly refined. Other officers' 
fraihics, personal abuse, unfortunate ("ommittce decisions and 
petty jealousies are all met by a benevolent smile and inward 
laughter. This control docs cause a certain amount of mental 
pressure which is released occasionally by the planner being the 
life and soul of the party as he gets stoned out of his mind. 
The planner's language is perhaps his finest achiexcnunt. All 
planners are fully agreed that their work is so complex and 
complicated that it is quite impossible to cnmmnnicate in the 
]ircsent language. To overcome this problem the planner has 
risen to the occasion and has invented a series ol brilliantly clear 
phrases which express a mountain of technical meaning. I ar 
from trving to educate the rest of society before its time, the 
planner is quite content to let the rest of the world catch up at its 
own pace. 
Y e s - t h e planner is a \er\ special person iiuieed. 
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APPENDIX 6 : CITY OF BRISBANE ORDINANCES, CHAPTER 8 - TOWN 
PLANNING CLAUSES 8-22 
The following clauses are recorded verbatim from The Town Plan of the 
City of Brisbane, originally published in the Queensland Government 
Gazette (21 December 1965, Volume CCXX, No. 73, pp. 1777-1846), pp. 
22-25. 
"8. There is hereby established in accordance with the Act 
an Advisory Committee to be called 'The Planning Advisory 
Committee.' 
9. The Committee shall be deemed to be established on and 
from the date of the first appointment of the members under 
paragraph (A) of Ordinance 12 of this Part. 
10. The Committee is charged with the function of advising 
the Council or the Board concerning the exercise and 
discharge of the responsibilities, powers, authorities and 
functions of the Council with respect to the Plan. 
11. The Committee shall consist of not less than seven 
nor more than nine members including the CHiairman, the 
Deputy Chairman and the Town Clerk. 
12. (1) The Mayor shall be ex officio a member of the 
Committee and Chairman thereof. 
(2) The Chairman of the Health Committee of the Council 
shall be ex officio a member of the Committee and Deputy 
Chairman thereof until the date on which some other 
Standing Committee of the Council is charged by Ordinance 
with the business connected with Town Planning from 
which date the Chairman of that other Standing Committee 
shall be ex officio a member and Deputy Chairman of the 
Committee. 
(3) The Town Clerk shall be ex officio a member of the 
Committee. 
(4) (a) The other members of the Committee shall be 
residents of the City who are not members or employees 
of the Council and shall be appointed by the Council. 
(b) A member appointed pursuant to this paragraph who 
ceases to reside in the City shall thereupon cease to 
be a member, unless the Council waives the residential 
requirements of subparagraph (a) of this paragraph 
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pursuant to subparagraph (c) of this paragraph.* 
(c) The Council may by resolution waive the residential 
requirements of subparagraph (a) of this paragraph in 
respect of any member whose place of residence is 
outside the City and district not more than eighty miles from 
the nearest point of the boundary of the City, if it is 
of the opinion that such action is desirable in the public 
interest: Provided however, that not more than one such 
member shall at any time be exempted from such residential 
requirements.* 
(d) The Council may pay to any member to whom subparagraph 
(c) of this paragraph applies such reasonable travelling 
expenses in respect of his attendances at meetings of the 
Committee as it shall by resolution from time to time 
determine.* 
13. Every member of the Committee other than an ex officio 
member thereof shall hold office during the pleasure of 
the Council and may resign from office by writing imder his 
hand delivered to the Town Clerk. 
14. The office of a member of the Committee, other than an 
ex officio member thereof, shall -
(a) commence on the date of his appointment, and 
(b) become vacant if such member -
(i) dies or becomes mentally ill; or 
(ii) becomes bankrupt or compounds with his 
creditors, or otherwise takes advantage 
of the laws in force for the time being 
relating to bankruptcy; or 
(iii) is absent without leave granted by the 
Committee from three consecutive ordinary 
meetings of the Committee over any period 
of three months; or 
(iv) is convicted of an indictable offence; or 
(v) resigns his office; or 
(c) become vacant if his office is declared vacant by 
the Council. 
15. When a vacancy arises in the office of a member of the 
Committee, other than an ex officio member thereof, the Coimcil 
shall appoint another member in accordance with paragraph (4) 
Note: Sub-paragraphs (b) , (c) and (d) were added as amendments, and 
promulgated in the Queensland (k)vernment Gazette, 20 May 1967, 
p. 485. 
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of Ordinance 12 of this Part to fill the vacancy. 
This Ordinance applies so as not to affect the power 
of the Establishment and Co-ordinaction Committee of the 
Council to appoint a person to act temporarily in any 
such office in accordance with Ordinance 16 of this 
Part. 
16. If any member of the Committee other than an ex officio 
member thereof is at any time prevented by absence, illness 
or otherwise from performing the duties of his office, the 
Establishment and Co-ordination Committee of the Council may 
by resolution appoint another eligible person to act in that 
office during such time as the other member is so prevented 
from performing such duties and the person so appointed, 
whilst so acting, shall have and may exercise all of the 
responsibilities, powers, authorities, and functions and 
shall perform all of the duties of the member in whose place 
he acts. 
17. All acts or things done or omitted by any person appointed 
pursuant to the preceding Ordinance shall be as valid and 
effectual and shall have the same consequences as if the 
same had been done or omitted by the member in whose place 
the person so appointed is acting. 
18. The Committee shall meet at such times and places and 
shall conduct its business in such manner as it shall from 
time to time determine. 
19. Five members of the Committee for the time being shall 
form a quorum at any meeting of the Committee. 
The decision of a majority of the members present at any 
meeting at which there is a quorum shall be a decision of 
the Committee. 
20. The Chairman, or in his absence the Deputy Chairman, shall 
preside at all meetings of the Committee provided that if both 
the CHiairman and Deputy Chairman are absent from any meeting 
the members present thereat shall elect one of them to be 
Chairman of that meeting. 
The person presiding at any meeting of the Committee shall 
have a vote and, when there is an equal division of votes on 
any question, shall have a second or casting vote. 
If any member refuses to vote on any question his vote shall 
be counted in the negative. 
21. The Committee shall furnish its reports and recommendations 
in writing to the Town Clerk. 
22. The Establishment and Co-ordination Committee of the Council 
shall from time to time appoint an officer of the Council to be 
the secretary of the Committee." 
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APPENDIX 7 : MEMBERSHIP OF THE PLANNING ADVISORY COMMITTEE 
OF THE BRISBANE CITY COUNCIL 
(1) Members of the first Committee (7tji February, 1966) 
Ex Officio Members 
The Right Honourable the Lord Mayor (Alderman Clem Jones), 
Chairman. 
Alderman C.J. Greenfield, Deputy Chairman, 
Mr, J,C. Slaughter, Town Clerk, 
Other Members 
Sir Leon Trout 
Sir David Muir 
Mr. J. (now Sir John) Egerton 
The late Mr. A,H. (later Sir Arthur) Petfield 
Professor R.P. Cummings 
Mr. J.A. Sewell 
(2) Changes of Membership, 1966 to 1976 
(a) Ex Officio Members 
Mr. J,C. Slaughter retired. Replaced by Mr. T.V, McAuley, 
December 1967. 
Alderman I. Brusasco appointed Chairman Planning and 
Building Committee and became Deputy Chairman, May 
1973. 
Mr. T,V. McAulay dismissed. Replaced by Mr, P.F. Thorley 
as Acting Town Clerk, May 1973, 
Alderman R,D, Coutts appointed Chairman Planning and 
Building Committee and became Deputy Chairman, October 
1973. 
Alderman Clem Jones resigned as Lord Mayor, Alderman B.V. 
Walsh took office as Lord Mayor and Chairman of the 
Corrmittee, 1st July 1975. 
(b) Other I-:er.bers 
Mr, J,A, Sewell resigned. 
Sir Leon Trout resigned, February 1967, 
Mr, W.R.J. Riddel appointed in place of Sir Leon Trout, 
February 1967, 
Professor Cummings resigned, April 1968, 
Dr. P,D. Wood appointed in place of Professor Cummings, 
November 1969, 
Mr. J, Egerton resigned, March 1973, 
Mr, C J , Greenfield appointed May 1973, 
Mr, S.H,W, Shand appointed July 197 3, 
Mr, G,E, Purdy appointed May 1974, 
Sir Arthur Petfield died November 1974. 
Sir David Muir resigned, March 1976, 
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(3) Alternates, 1966 to 1976 
Dtiring leaves of absence of Members at various times for varying 
periods, the following alternates were appointed on a temporary basis: 
(a) Ex Officio Members 
Mr, T.V. McAulay, Deputy Town Clerk. Alternate for Mr. 
J.C. Slaughter, Town Clerk December, 1966. 
Alderman J.J. Carey. Alternate for Alderman C.J. Greenfield 
December, 1966. 
Mr. I.e. Hawes, Deputy Town Clerk. Alternate for Mr. T.V. 
McAulay and Mr. P.F. Thorley on various occasions, as 
Acting Town Clerk. 
(b) Other Members 
Mr. T.F. Nolan alternate for Mr. J. Egerton, May 1966 to 
May 1968. 
Mr. W.R.J. Riddel alternate for Sir Leon Trout, May 1966. 
Mr. J.C. Slaughter alternate for Mr. W.R.J. Riddel, May 
1968. 
Mr. A.S. Gehrmann alternate for Sir Arthur Petfield, April 
1969, 
Mr. J.V. Bensted alternate for Sir David Muir, numerous 
occasions May 1970 to 1976. 
Mr. T.S. Burton alternate for Mr. J. Egerton, August 1971. 
Mr. F. Doyle alternate for Mr. J. Egerton, November 1972, 
Mr. G.E. Purdy alternate for Mr. W.R.J. Riddel, June 1973. 
Mr. G.E. Purdy alternate for Sir Arthur Petfield, December 
1973. 
(4) The Members of the final Committee 
The last meeting of the Planning Advisory Committee was held on 5th 
April, 1975, The Committee was dissolved by the City of Brisbane 
Town Plan Modification Act 1976, assented to on 5th May, 1976, 
The composition of the Committee at the date of the last meeting was: 
The Right Honourable the Lord Mayor, Alderman B,V. Walsh -
ex officio Chairman, 
Alderman R,D, Coutts - ex officio Deputy Chairman, 
Mr, P,F, Thorley - ex officio 
Mr. C.J, Greenfield 
Mr, G,E. Purdy 
Mr, W,R.J. Riddel 
Mr. S.H.W. Shand 
Dr. P.D, Wood 
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C5) Length of Service on the Committee, by the various Members 
Alderman Clem Jones 
Alderman C.J. Greenfield 
Mr. J.C. Slaughter 
Mr. T.V. McAulay 
Mr. P.F. Thorley 
Alderman I. Brusasco 
Alderman R.D, Coutts 
Alderman B.V. Walsh 
Mr. J.A. Sewell 
Sir Leon Trout 
Mr. W.R.J. Riddel 
Professor R.P. Ctimmings 
Dr. P.D. Wood 
Mr. J. Egerton 
Sir David Muir 
Sir Arthur Petfield 
Mr. S.H.W. Shand 
Mr. G.E. Purdy 
9^5 years 
nh years - ex officio 
(3 years - other member 
2 years 
5^5 years 
3 years 
6 months 
2h years 
9 months 
1 year 
1 year 
9 years 
2 years 
6h years 
7 years 
10 years 
8h years 
2-3/4 years 
2 years 
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APPENDIX 8 ALDERMEN, AND MEMBERSHIP OF THE ESTABLISHMENT 
AND CO-ORDINATION COMMITTEE, 1961 t o 1975 
•—icsi r o - . d - i n ^ t ^ o o c T i O ' — i c M f O - s t m 
s O s o s D ' X ) v O ' > D ' X ) v D v o r ^ r ^ r ^ r ~ - r ^ r ^ 
<T\ (Js O ^ C T ^ C ^ C T ^ O ^ O ^ C T ^ O ^ O ^ O ^ O ^ O ^ O ^ 
JONES LORD MAYOR X X X X X 
BUCHAN 
WALSH VICE MAYOR 
X X X X 
X X X X 
BRUSASCO 
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DOYLE MENT 
DUTTON AND 
GREENFIELD CO-ORDINAT-
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BOURKE 
BRADFIELD 
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BUCHAN 
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CAREY 
CLAYTON 
COOK 
X X X 
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X X X X X X 
x x x x x x x x x 
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X X X X X X X 
X X X X X X 
X X X 
COOM 
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DENT 
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X 
X 
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X 
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GREENFIELD 
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HOWIE 
HUGHES 
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LOW 
X X X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
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X 
X 
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X 
X 
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527 
I—( 
vD 
a\ 
CM 
vo 
<y\ 
fO 
so CT^ 
<r 
vO 
<J\ 
i n 
vD 
OS 
vO 
vO 
a^  
r^  
sD 
OS 
00 
vD 
0^ 
0^ 
v£) 
0 \ 
O 
r^  OS 
,-< 
r^  OS 
CN 
r~~ 
o^  
m 
r^  OS 
<r 
r-^  OS 
i n 
f^ 
CTS 
LYNCH 
MARSHALL 
MEAD 
MELLIFONT 
NASH 
OLSEN F . 
OLSEN 0 . 
ORD 
0'SULLIVAN 
PADMAN 
X X X X X X X X X X X X X X X 
X X X X X X 
X X X 
x x x x x x x x x 
X X X X X X X X X 
X X X 
X X X 
X X X X X X X X X X X X X X X 
X X X 
X X X X X X 
ROWLAND 
RUDD 
RYAN 
SHAW 
SLEEMAN 
THOMSON 
TREZONA 
WALSH 
WHITE 
WOOD 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
ELECTED ALDERMEN 2 8 2 8 28 28 28 28 28 28 2 8 2 8 2 8 2 8 2 1 21 2 1 
EXCLUSIVE OF LORD MAYOR INCLUSIVE 
OF 
LORD MAYOR 
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